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and transparency. Beian, on the other hand, took a more village-oriented 
approach and was more welcoming to local initiatives. It placed less emphasis 
on the hierarchical nature of the local political system and its approach was 
less formal and standardised than in Chenggu. It was also less transparent 
than Chenggu, with the county making financial decisions according to 
the vague notion of villagers’ ‘spirit’. Clearly, since the county was fully in 
charge of the provincial financial allocations, and since there was a lack of 
any significant monitoring from above, one could suspect that this model 
was also more open to malpractices such as embezzlement and corruption, 
though I saw no evidence of this. 


What were the roots of such different approaches? Why would two counties 
walk such different paths when implementing the same policy from above? 
Without a doubt, understanding these differences must begin with higher- 
level decisions on whether to intervene during implementation or not. 
The case of Chenggu strongly demonstrates the potency of higher levels to 
shape subordinates’ conduct in the political system. Even in an industrialised 
county such as Chenggu, the existence of a list of detailed targets and 
intensive involvement of the prefecture in monitoring implementation and 
measuring performance eliminated local discretion, and the whole system 
synchronised itself around meeting the prefectural list. The allocation of 
subsidies in Chenggu dampened local discretion as well, as villages could 
enjoy subsidies only for a distinct list of items. Even if unintentionally, 
the existence of a list of targets from above pushed the county towards 
standardisation. Andrew Kipnis, in an article on school consolidation in the 
county of Zouping, Shandong, claimed that prosperity may provide leverage 
against standardisation.” In the case of the Village Redevelopment Program, 
this was manifest in those (mainly prosperous) villages that exceeded the 
government’s minimum standards, constructing beautiful political-social- 
cultural facilities in the villages. It was less evident, though, in rethinking or 
bargaining vis-a-vis redevelopment and the requirements from above. 


A second point to note touches upon officials’ perceptions and attitudes 
towards the villages. Many of the township officials I met in Chenggu 
expressed doubts about the ability of the villages to carry out redevelopment 
by themselves, and some even expressed doubts about the integrity of the 


26 Kipnis, ‘School Consolidation in Rural China’, 123. 
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villagers and their grassroots leadership. Such officials felt that, without 
tight supervision, redevelopment was likely to fail. A Chenggu township 
official explained to me why subsidies were always given after construction 
and not before, saying: 


Will the village carry out construction according to the standards? 
We cannot know that in advance. They may use this money for other 
things and the village will not be able to finish the construction on 
time. When building a croquet court, for example, they must build it 
in accordance to our demands; we will check what they constructed 
and approve it and only then will be able to give them the subsidy.” 


The last point refers to the lack of government motivation to involve 
villagers in the process of their villages redevelopment. As noted, the 
central policymakers urged the local governments to involve ‘society’ in 
the process of BNSC. In the eyes of local officials, involvement meant, first 
and foremost, economic investment. However, as industrialised. villages, 
redevelopment was mostly paid for out of the collective income of the villages 
(excluding housing, which, as noted in Chapter 3, villagers were expected 
to pay for themselves). On the positive side, paying for redevelopment out 
of the villages’ collective income benefited the villagers, since they enjoyed 
a redeveloped environment for free. On the negative side, redevelopment 
turned into an inter-government(s) matter, and there were no real incentives 
for officials to involve ordinary villagers in the process. 


Despite officials’ claims—and in line with the Law on Urban and Rural 
Planning, which states that before redevelopment can start, villagers must 
approve ‘scientific’ plans in an assembly of the whole village (or villagers’ 
representatives in the case of larger villages)—the real extent of villagers’ 
involvement in Chenggu was questionable. Real involvement from 
below was even more dubious in cases in which redevelopment involved 
construction of new rural communities. 


As noted in the previous chapter, in 2009, Chenggu County drew up a new 
residential plan and villages were expected to be merged into 173 residential 
communities. According to officials from the county's Civil Affairs Bureau, 
the decision about which villages would be merged together was made 
primarily on grounds of geographical proximity, the size of the village 
population and villages’ economic conditions. Much less important was 
villagers’ consent, as is evident in the following anecdotes. 


27 Interview with a township official, Township D, Chenggu County, 16 June 2009. 
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Several villagers I talked with in the industrialised C7 village claimed 
that no-one asked their opinion about the village plan and transition to 
apartment buildings, which the township dictated (township officials 
supported this claim). In village H1, which, at the time of my visit in 
2009, had started its redevelopment with 40 households having moved 
to new residences, the village plan was still officially a draft since it had 
not yet been approved by the villagers’ representative assembly (one may 
wonder about the worth of this approval and how seriously officials took 
it if redevelopment had already commenced). In Township G, five nearby 
villages were to be merged into one large community. One of them, which 
enjoyed better economic conditions than the others, convinced the township 
that it could construct its own community. As a result, the original location 
of the residential compound was changed to the other side of that village. 
According to local villagers in one of the four remaining villages, including 
a member of the local CCP branch, no-one had asked their opinion about 
this change. They had never seen a plan and the township, according to them, 
was building the same model of housing everywhere.” In another village 
in Township H, where redevelopment had not started yet and there were 
no villagers’ representatives (due to the small size of the village), a villager 
I conversed with dismissed my question about villagers’ involvement in 
village affairs, stating: ‘Even when the village officials convene a meeting 
people don’t come. Who has the time to go to these things??? 


In Beian, the lack of significant involvement from above combined with the 
expectation of higher measures of success obliged the county government 
to take the leading role in initiating and monitoring redevelopment. 
Given the townships’ financial weakness and the lack of villages’ collective 
income, officials were in desperate need of villagers’ investment, without 
which they would not be able to meet their superiors’ expectations. This 
reflects an important regional variation in bureaucratic capacity compared 
to Chenggu. The need to spur local investment without invoking social 
unrest is the key to understanding implementation in Beian. To ensure 
villagers’ investment, local officials embraced two main mechanisms. The 
first was attentiveness to local needs and willingness to set local initiatives 
according to villagers’ own wishes and financial abilities. Provided targets 
set by higher levels were met, the county was more open to offsetting some 


28 This township was not included in my research permit and my access to this village was through 
a local friend who lived there. Therefore, I was not able to interview officials in this township to verify 
this claim. 

29 Interview with a villager, Township H, Chenggu County, 25 June 2009. 
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of the costs of additional local initiatives and investments.” The second 
mechanism was fostering competition between villages over subsidies, 
making additional incentives available to the excellent and subjecting poor 
performers to financial sanctions. In officials’ minds, the discourse between 
the government and the villages was less about meeting targets from above 
and more about partnership. This, of course, is not to say that local officials 
trusted the villagers and their local leaders more than in Chenggu; rather, 
that under local circumstances, distrusting villagers and disregarding their 
self-perceived needs and wishes was less an option to officials in Beian. 


But what were the implications of embracing such different approaches 
to implementation against the prospects of the Village Redevelopment 
Program meeting its goals? To answer this question, two prior questions 
must be considered: 1) which villages were redeveloped and 2) how were 
they selected? These questions are answered in the next chapter. 


30 This is not to claim that the decision-making processes in villages in Beian were more democratic in 
nature than in Chenggu or that ordinary villagers in Beian had a larger impact on village-level decision- 
making. Studying decision-making processes at the village level and evaluating the genuine extent of 
ordinary villagers’ involvement in these processes would have required systematic research that exceeded 
the scope and permits of this research. 
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The Main Beneficiaries: 
‘Demonstration Villages’ 
in Chenggu and Beian 


In its attempt to redevelop villages, the Chinese Communist Party (CCP) 
and State Council drew upon the South Korean village redevelopment 
movement (known as the Saemaul Movement), initiated in 1970, as a 
model experience, hoping to emulate its success. In May 2005, a high- 
level delegation was dispatched to South Korea to investigate the Korean 
experience. Zheng Xinli (£S#71Z), the deputy director of the Central 
Committee’s Policy Research Office (Zhonggong zhongyang zhengce yanjiu 
shi TAFE SLINTRHASL28), headed the delegation, which included 
representatives of the Central Office of Rural Works (zhongnongban HR 
7}), the Ministry of Finance, the Ministry of Construction, the People’s Bank 
and others. Thereafter, the two countries signed contracts institutionalising 
a training framework for Chinese officials. Since then, thousands of officials 
have travelled to Korea on official study tours.! 


In several of my interviews in Chenggu, officials referred to the Korean case 
as an aspirational goal. In Beian, this positive attitude to the Korean example 
was taken even further. In 2006, the county, townships and central villages’ 
leaders went on a study tour to Korea, organised by Anhui Province and 


1 Hunan Provincial People’s Government, “Xin nongcun jianshe yinfa chuguo kaocha chao: san 
wan guanyuan jiang fu Hanguo’ [A tide of initiating study tours abroad as part of the new socialist 
countryside: Thirty thousand officials will go to South Korea), hunan.gov.cn/hnyw/zwdt/201212/ 
t20121210_4708820.html, accessed 21 October 2021. 
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headed by the provincial secretary of the CCP? Yet, neither Chenggu nor 
Beian meticulously followed the ‘Korean model’. A main deviation referred 
to the question of which villages should enjoy redevelopment. 


In Korea, all villages in the country participated in redevelopment from the 
beginning. The government provided each of Koreas 32,267 villages with 
335 free bags of cement to be used for communal projects. Based on the 
villages’ achievements in ‘the spirit of self-help, participation, cooperation, 
unity and the determination to work for themselves’,*> the government 
classified them into three main groups: basic villages, self-helping villages 
and self-sufficient villages. The government gave more—an extra 500 
cement sacks and another ton of steel rods—to the last two groups, to 
show appreciation for their efforts and achievements and to further boost 
their redevelopment.‘ In Beian and Chenggu, on the other hand, villages 
were redeveloped cluster by cluster, with some villages left out. As of the 
period of my fieldwork, redevelopment had occurred mainly in what 
local officials called ‘demonstration villages’ (shifan cun | shifan dian FRYE. 


RY / NYE). 


Three main questions guide this chapter: 


What characterised a “demonstration village’? 


2. How did local officials decide their priorities (i.e. which villages to 
redevelop first and which later)? 


3. How did local officials conceive of ‘demonstration villages’? 


The chapter claims that, although the central government announced 
the Building a New Socialist Countryside (BNSC) and the Village 
Redevelopment Program as a national policy for all villages, in reality, 
local officials prioritised a very distinct group of villages while overlooking 
others. The importance of this prioritisation was not only symbolic 
(i.e. designation of certain villages as demonstration units); it also had real 
financial consequences, as designation as a demonstration village resulted 
in government subsidies that were not available to other villages (these were 
discussed in the previous chapter). 


2 An internal document published by the prefectural city to which Chenggu belongs accounted for 
a delegation of 40 people, including party secretaries from 18 selected villages, who visited South Korea 
as well. Yet during my fieldwork I did not hear about this activity from my interviewees. 

3 Kim, Koreas Development, 134. 

4 Ibid., 134, 137. For more details about the Saemaul Movement, see Han, “The New Community 
Movement’, 69-93; Moore, ‘Mobilization and Disillusion’, 577-98. 
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The chapter comprises two main parts. The first provides a general 
discussion of the exemplary society in contemporary rural China, providing 
a theoretical background to evaluate “demonstration villages’ and their 
performance. The second part presents fieldwork findings from Chenggu 
and Beian. 


The Exemplary Society in Rural China 


Public anointment of exemplary models is a prominent governing principle 
in China and an important channel for the state to mark its moral and 
political power.’ In rural areas it regularly involves rewarding individuals, 
households, intra-village groups and whole villages, praising them for their 
achievements and marking them publicly as subjects for emulation. The 
wideranging spectrum of criteria includes, for example, relations inside 
households and between families, economic achievements, ‘civilised’ 
behaviour, special contribution to the state and successful implementation 
of government policies. Despite a considerable divergence in terms of 
genre of performance and types of exemplary behaviour, all exemplars share 
a common feature: they are anointed by the authorities in the hope that 
they will influence others to follow their path and hopefully emulate their 
success. A basic typology can be used to distinguish between three popular 
types of exemplars: models, non-models and demonstration units. 


Models (mofan #5152) 


The premise that people learn primarily through the imitation of virtuous 
models, and that a person’s legitimate goal is to seek to be a model for 
others, is one of Confucianism’s most fundamental premises. Models have 
existed for thousands of years as an indispensable part of Chinese culture 
and governance.‘ Traditionally, models refer to individuals “held up to others 
as an example of a quality or behavior that others should emulate’.’ The 
practice of guiding the people (‘masses’) through virtuous models is strongly 
supported by the CCP. Under the communist regime, China ‘has gone 
farther than other societies in institutionalising the selection and publicising 
of models as vehicles of socialisation and as a means of discipline and social 


5 Bakken, The Exemplary Society, ch. 5; Thøgersen, ‘Cultural Life’, 139. 
6 Munro, The Concept of Man, 136. 
7 Burch, ‘Models as Agents of Change in China’, 123. 
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control. Out of its revolutionary ideology, the CCP has extended the 
understanding of models beyond the individual level to include collective 
‘revolutionary groups as well. To note one famous example, in 1964 Mao 
elevated the village (‘production brigade’) of Dazhai as a collective model 
for national guidance due to its inhabitants’ alleged superior ability to 
implement, despite tremendous difficulties and under terrible conditions, 
what were perceived as the core values of socialism/Maoism: ‘the principle 
of putting politics in command and placing ideology in the lead; the spirit 
of self-reliance and hard struggle; and the communist style of loving the 
country and the collective’.” However, in contrast with the Mao era—when 
national models were commonly introduced and campaigns for learning 
from national models were quite aggressive—most of the models that people 
encounter in their everyday lives today are more locally oriented, and are 
confined in their potential influence mainly to their immediate community. 


Whether individual or collective in character, and whether nationally 
or locally applicable, all models depend on three main conditions to 
successfully influence their audience. First, they must convey a message 
to the people. Models are expected to serve as living examples. Second, 
the extent of the distance between the model’s messages and its audience’s 
real lives should not be too large, otherwise the audience will experience 
its messages as unrealistic. If a model is successful due to special gifts that 
others do not have, to an optimal geographic location that others do not 
enjoy, to excellent financial conditions that others do not share or to 
state support that others do not receive, it is more likely to discourage its 
audience than to mobilise it. A model needs to convey the message that 
success is possible if the people are willing to invest the required effort.'° 
Finally, rewards for the models (or punishment in cases of negative models) 
should be conducted in public for maximum effect. "! 


8 Ibid. 

9 Zhao and Woudstra, “In Agriculture Learn from Dazhai”, 182. 

10 Diamond, ‘Model Villages’, 163-81; Bakken, The Exemplary Society, 176-79; Burch, ‘Models as 
Agents of Change’, 124, 132. 

11 Bakken, The Exemplary Society, 174. 


5. THE MAIN BENEFICIARIES 


Since being a model entitles one to public acknowledgment, honour and 
respect,'* models are expected to foster competition between individuals or 
groups, and to exceed standards and set new ones. Consequently, models 
have the potential to serve as a mechanism to foster social progress and 
excellence, providing channels for social mobility that, at least theoretically, 
are open to all members of the society (as long as they are not officially 
excluded from the possibility of becoming a model, e.g. bad-class people 
during the Mao era). 


In both Chenggu and Beian, local officials (and often their superiors) have 
invested considerable effort in anointing models as a means to influence 
local inhabitants. To note a few examples: county officials in both counties 
commended women as models for exercising good relations with their 
mothers-in-law (hao xifu FIA) or with their daughters-in-law (hao popo 
Kf Æ). It was hoped that the potential to gain public recognition would 
invoke better behaviour and would assist in maintaining public order and 
harmony inside the villages. Similarly, households were designated models 
for achieving excellent economic results and rising into prosperity (‘wealth 
champions [zhifu zhuangyuan UE JKIC)). Officials were selected as models 
for demonstrating leadership aptitude and/or excellent implementation 
of policies and fulfilling demands from above. For example, in 2009, the 
prefectural city to which Beian belongs chose and publicised two village 
officials from Beian to serve as models for the rest of the villages due to their 
efficient implementation of the Village Redevelopment Program. It was 
common for local authorities to provide such models with a certificate, 
acknowledging publicly their achievements and small symbolic gifts 


or money. 


Non-Models 


The rural exemplary society includes other types of exemplars apart from 
models. At the time of my visits to Chenggu, the county still implemented 
the well-documented movement of ‘the ten stars of civilisation’ (shi xing 


ji wenming hu FÆRA), and successful households still hung the 
10-star sign (wenming xing ji pai XCHA ÆRE) at the main entrance of their 


12 Unlike models in the USSR, becoming a model in Communist China was not supposed to entitle the 
anointed person to gain material benefits. See, for example, Munro, “The Chinese View’, 347. In reality, 
however, this principle was often violated. See, for example, Zhang, ‘Laodong mofan: zai daode yu quanli 
zhijian—cong shehuixue de shijiao kan yi zhong daode jiaoyu zhidu’ [Model workers: Between morality 
and power—a sociological perspective on moral education system]. 
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homes.’ Similarly, households with party members or soldiers were likely 
to proudly announce this by hanging signs on their main door, exalting 
them as a ‘party-member household’ (dangyuan jiating "5,013 RE) or a 
‘household of glorious people’ (guangrong renjia ERAZ). Township G 
in Chenggu County anointed village officials as ‘excellent village cadres’ 
(youxiu cun ganbu {F754t--4) if they adhered to the family planning 
policy in their villages. 


Like models, such exemplars were expected to influence others to follow their 
path. Yet I call them ‘non-model’ exemplars because they diverge significantly 
from some of the most basic attributes of the model. Stig Thøgersen, in a 
paper on cultural life and cultural control in rural China, wrote: 


At the same time, it [the ten stars of civilisation] acquires a detailed 
knowledge of the present state of mind among all villagers, because 
every household is involved, as opposed to earlier campaigns such 
as the nomination of ‘five-good-households’ where local political 
activists competed for the honour.'4 


Thøgersen has rightly pointed to one of the main differences between 
models and other elements of the exemplary society. While some elements 
may apply to the entire social group (e.g. it is hoped that all households 
will reach the standard of the ‘10 stars’ or will meticulously adhere to the 
family planning policy), models involve competition over scarce resources, 
as they only apply to the most excellent exemplars of the society. Both 
forms of exemplars involve adherence to standards decided from above; 
however, anointment of non-model exemplars tends to establish common 
practices (and thus may be referred to as templates [yangban *#4Z]), while 
the anointment of models is expected to produce a refinement of standards 
and behaviour as its corollary, paving a moral path for others to walk on. 


Demonstration (shifan 732) Sites 


The title ‘demonstration’ can be granted to social, cultural, political or 
economic units (e.g. households, cooperatives, factories, government units, 
schools etc.) that authorities wish to present as examples to others. In this 
chapter I focus on the case of ‘demonstration villages’ (shifan cun 7NYURY) 
whose construction facilitated the Building a New Socialist Countryside 


13 On the 10-star movement, see, for example, Thøgersen, ‘Cultural Life’, 138-40; Bakken, 
The Exemplary Society, 175-79. 

14 Thøgersen, ‘Cultural Life’, 139-40 (emphasis added). The ‘ten stars of civilisation’ and the five- 
good-households’ were re-accentuated as national policies in China’s 13th Five-Year Plan (2016-20). 
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and Village Redevelopment Program. Unlike cases of non-local exemplary 
models through which the state and its moral education and propaganda 
organs convey and mediate lessons, demonstration villages are mainly 
expected to influence their audience through direct and unmediated 
interaction. Trips to learn from exemplary locations were promoted by the 
CCP as a governing tool even before 1949 and remain a common practice 
in today’s China.” The earlier mentioned tours to Korea to study its village 
redevelopment can also be viewed as part of this practice. 


While villages can be selected as demonstration sites due to outstanding 
achievements before their designation, it is also common for authorities 
to select villages due to their potential to successfully implement a certain 
policy or government activity or to reach a certain standard of development. 
In these cases, it is hoped that after successful implementation, these villages 
will influence others to learn from their experience. 


Construction of ‘demonstration villages’ manifests a very different type of 
state-society relationship compared to the anointment of models (and, in 
many respects, of non-model exemplars as well). In the latter case, the need 
to have models constitutes a relationship in which the state is dependent on 
society. While the state may decide what constitutes a model,"® its ability 
to present models is dependent on the availability of social players who 
meet the criteria through their behaviour. The system is not supposed to 
force individuals or groups to become models nor is it about designating 
in advance who is to become a model. Originally, the state's role was to 
detect excellent exemplars in society, nurture them and finally present them 
publicly.” In the case of demonstration villages, however, and amid the 
absence of excellent exemplars, the state takes on the role of creator: it 
decides not who is excellent but who has the potential to become excellent— 
and also takes on the task of conversion. Often, this entails the government 
allocating resources that are not available to others. This is partly because 
construction of demonstration villages often has another goal: to serve as 
sites for piloting and experimentation. 


Decentralised experimentation is an essential part of the Chinese policy 
process. At the policymaking level, central authorities expect local 
governments to ‘try out new ways of problem-solving and then feed 


15 Heilmann, ‘From Local Experiments’, 1-30. 

16 Some scholars have also emphasised the power of social players to influence the state’s priorities and 
national agenda. See, for example, Weigelin-Schwiedrzik, “The Distance’, 216-25. 

17 Munro, “The Chinese View’, 344-45. 
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the local experiences back into national policy formulation. A main 
principle in the experimentation methodology is ‘proceeding from point 
to surface’ (youdian daomian HH 4 2\|[i); policies are tested in selected sites 
and then, upon gaining enough experience and successes, are expanded 
to other localities/communities. In the central policymakers’ viewpoint, 
therefore, policymaking and its implementation must be gradual, careful 
and interrelated. Indeed, decentralised experimentation is perceived as 
endowing the Chinese regime with ‘extraordinary learning and adaptive 
capacity’, enabling it ‘calmly to respond to all sorts of challenges under a 
radically changing environment.” 


At the implementation level, experimentation is expected to guide the 
implementers. Since central authorities typically ‘develop policies or 
administrative fiats that are intended to be applicable and implemented in 
all regions and localities or in the entire policy areng,” national policies 
often convey general targets and guidelines. Realising that conditions 
may vary significantly between localities, experiments are perceived as an 
important mechanism to provide local officials with relevant ground-based 
information to develop policy instruments in accordance with their own 
conditions (yindi zhiyi A|HEtI E). Good candidates, therefore, are villages 
with the capacity to enable successful implementation but that are not too 
different from ordinary villages.” 


Construction of Demonstration Villages 
During the Village Redevelopment Program 


In 2006, the Ministry of Agriculture issued documents supporting 
the construction of demonstration villages as an indispensable part of the 
Village Redevelopment Programs implementation.” Subsequently, this 
ideal proliferated nationwide.” 


18 Heilmann, ‘From Local Experiments’, 1. 

19 Wang, ‘Learning through Practice’, 128. 

20 Zhou, “The Institutional Logic of Collusion’, 56. 

21 Heilmann, ‘From Local Experiments’, 1-3. 

22 Diamond, ‘Model Villages’, 179; Han and Wang, ‘Woguo gonggong zhengce zhixing de shifan 
fangshi shixiao fenxi: jiyu shifan cun jianshe ge’an de yanjiu’ [Analysis of failures in the demonstration 
mode in China’s public policy implementation: the case of constructing demonstration villages], 41. 
23 See Nongye bu guanyu shishi Jiu da xingdong de yijian [The Ministry of Agriculture’s opinion on 
the implementation of ‘the nine big actions’] and its attachment Shehuizhuyi xin nongcun jianshe shifan 
xingdong fangan [A program of demonstration actions in the (campaign of) Building a New Socialist 
Countryside]. 

24 Han and Wang, ‘Woguo gonggong zhengce zhixing de shifan fangshi shixiao fenxi’, 38. 
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The Beian County government invested in the construction of 25 
demonstration villages to lead (daitou *i73k) the process of redevelopment. 
According to officials in the county, these villages were to achieve two main 
goals. After their redevelopment, officials expected the demonstration villages 
to share their experience with other local communities and, by providing a 
visual demonstration of the many benefits of redevelopment for the villages 
and their dwellers, to attract other villages to take the initiative to improve 
themselves. The second goal was to serve as experimental sites (shiyan qu 
SEIX). County officials hoped to gather knowledge and experience as to 
the most efficient methods to facilitate further local implementation of the 
redevelopment program and BNSC as a whole.” Thus, during and after 
their redevelopment, these villages were to serve as local arenas for officials 
and others to learn from their experience. 


Anhui Province allocated to the county a quota of 25 demonstration 
villages. According to local officials, the provincial government set quotas 
to each of its counties in accordance with the size of the rural population 
and number of villages (larger counties were allocated larger quotas). The 
number of province-supported demonstration villages in each county 
was transparent and was published on the province’s website. According 
to local officials, provincial allocations were fair. While the province 
allocated the number of demonstration villages to be redeveloped, it did 
not interfere with the selection of specific villages. It was up to townships 
to decide which of the county’s 243 administrative villages would be chosen 
and which hamlets would be redeveloped, subject to approval by the 
villages and the county. As mentioned in the previous chapter, the province 
committed itself to financially support the redevelopment of the chosen 25 
demonstration villages for the first three years of BNSC, and the county 
matched the funding with RMB5 million annually spent from its own 
coffers. Thus, the townships and the county held the power to decide who 
would enjoy financial support and who would be deprived of it. 


The province decided that every township should have at least one 
demonstration village. This was to ensure the existence of an accessible 
demonstration site for the rest of the villages. Although the county was 
allowed to add more villages to its redevelopment list (on the condition that 


25 In my interviews, it became clear that for many of my interviewees—villagers, officials and even 
academics—BNSC remained a vague concept, even though it had been three years since its inception. 
In one of my conversations with the head of Beian County’s BNSC office, I shared my own perceptions 
of BNSC and its importance. He laughed, saying that only now, after talking to a foreigner, did he 
understand what BNSC was. 
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these would not enjoy provincial financial support), in reality the county 
synchronised its effort with the provincial quota, and, during the first three 
years of implementation, invested mainly in the redevelopment of the 
25 chosen villages.” 


A primary condition for demonstration village status was political obedience. 
Although not a written rule, officials agreed that they would not choose 
villages where social unrest had occurred or where the policy of family 
planning had been violated because such villages could not serve as exemplars 
in a wider sense. All local officials in Beian concurred: as the government 
was leading the program, this meant, first and foremost, adherence to its 
most important policies. Although local officials never admitted as much, 
it was easy to sense the desire not to benefit villages that had endangered 
local leaders’ political careers because of villagers’ unwillingness to adhere to 
county policies.”” 


Having met this condition, county-circulated documents had the following 
criteria for villages to be chosen for redevelopment: 


Convenient transportation, a concentrated population, villagers 
with a positive spirit, good organisation and strong groups at the 
village level, relatively clear commercial features, appropriate basic 
conditions [to implement the redevelopment program], which will 
enable [these villages] to attain relatively quick results after a short 
period of redevelopment.” 


Townships applied these demands when they selected their candidate 
villages. Township M, for example, selected the village of M3 because it 
enjoyed ‘good natural conditions, convenient transportation and high 
activism among the villagers toward redeveloping their hamlet’.”” Put in 
other words, the most important criteria for choosing the candidates to 
enjoy government generosity were: 1) willingness to participate in the 
redevelopment program; 2) political obedience and social harmony; and 
3) favourable pre-2006 economic, physical and geographic conditions. 
Hence, villages that were already prosperous had a better chance of being 
chosen than less prosperous ones. 


26 Two exceptions were the provision of safe drinkable water to the villages and paving roads between 
administrative villages, which were implemented throughout the whole county. 

27 Family planning and social stability are considered as ‘veto targets’ in the contracts signed under the 
cadre evaluation system (see Chapter 1, footnote 39). See also Edin, ‘State Capacity’, 35-52; Whiting, 
Power and Wealth, ch. 3; O’Brien and Li, ‘Selective Policy Implementation’, 168-76. 

28 Beian County, internal document, 2009, copy in author's possession. 

29 Township M, internal document, 2009, copy in author’s possession. 


5. THE MAIN BENEFICIARIES 


In a few cases, local officials chose villages because of their ‘positive spirit’. 
To explain this, let us elaborate on the quota of 25 villages. In 2007, the 
province ordered the county to present a list of 20 villages the province 
should support. However, out of the 20 candidates, the province approved 
only 15. According to local officials, this was due to provincial financial 
constraints (not to a refusal to accept the choice of candidates). A year later, 
the province ordered the county to submit another list of 10 villages, all of 
which the province approved. A few of the villages included in the second 
list had already decided to redevelop by themselves, even though they were 
not included in the first list and were not entitled to provincial subsidies. 
Since these villages were ‘a safe bet’, and out of true appreciation for their 
efforts, they were included in the second list. This explains why the county 
approved two administrative villages for redevelopment in Township N, 
a remote township, while most townships had only one administrative 
village under redevelopment. Yet these cases were few and by no means 
represented the majority of the chosen villages, which tended to be among 
the most prosperous villages in the county. Moreover, ‘positive spirit’ was 
not enough in those few self-initiating villages, where villagers needed to 
be prosperous enough as a group to afford investing in self-redevelopment. 


Typically, after choosing an appropriate administrative village, the preference 
was to begin by redeveloping the central village (zhongxin cun uù) 
inside the administrative village. This makes sense because, in most cases, 
these are the largest hamlets in the administrative village and constitute the 
centre of the villages’ administrative, political and commercial life. This is 
where the village committee office, the clinic, the primary school and small- 
scale commercial undertakings are likely to be located. According to local 
officials, most of the hamlets under redevelopment were central villages. 


Yet this was only a preference and not a compulsory condition and there 
were exceptions, which pointed to different scenarios. First, some of the 
richer central hamlets had already invested in their own redevelopment. 
Local officials could decide to expand the program quickly to other hamlets 
within the same administrative village. In Village K1, for example, the 
central village redevelopment was almost complete and four hamlets were 
already under redevelopment when I visited the county. According to the 
village party secretary, they planned to spread redevelopment in 2010 
to another five hamlets. A second, already discussed scenario, were the 


30 Typically, the redevelopment of ‘regular’ hamlets was less comprehensive due to their smaller size 
and more marginal position within the administrative village system. 
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villages that were included in the list of 25 due to their own initiative. In N1 
administrative village, to note one example, a small and remote hamlet of 
58 households was chosen for redevelopment. According to county officials, 
had the villagers not started to redevelop their village by themselves, the 
village would not have been chosen. Another scenario was a situation in 
which some hamlets enjoyed significantly better economic conditions than 
the central village. A notable example was the case of a very small hamlet 
(20 households) within the administrative village of M2, where villagers 
enjoyed higher incomes and could spend a high amount of money for 
redevelopment (RMB20,000 per household). However, regardless of the 
scenario under which a village was chosen to take part in the redevelopment 
program, having good economic conditions was paramount. 


Personal relations also seemed to play a role in the choice of villages. Among 
the villages I studied, two were exceptional due to their small population 
of about 20 households. Besides good economic conditions, both villages 
shared another common denominator—they enjoyed extremely good 
contacts with the township government. In one, the supportive cadre was 
none other than the township deputy head responsible for implementing 
BNSC; in the other, the village’s party secretary was simultaneously one of 
the township’s deputy-heads. The county office’s officials never admitted 
that personal relations played a significant role in the politics behind the 
redevelopment, but they did not deny it either (‘like everywhere, it can 
happen’, I was told). To what extent personal relations influenced the 
selection of villages in the county is difficult to calculate, but it is safe to 
say that among those villages that had already reached economic prosperity, 
having good relations with the local government sometimes played a role in 
prioritising their selection over others. 


At the time of my fieldwork, one to two demonstration administrative 
villages were being redeveloped in each of the county’s townships. Officials 
estimated the total number of hamlets under redevelopment to be 30-35, 
less than 1 per cent of the hamlets in the county. In fact, local officials 
did not use the term ‘demonstration villages’ (shifan cun 7XYU*Y) when 
referring to villages under redevelopment. According to them, a village 
would become a ‘demonstration village’ only when (and if) the whole 
administrative village had been redeveloped. Meanwhile, they used the 
term ‘advanced village’ (xianjin cun FEHN) when referring to the whole 
administrative village and ‘demonstration area (shifan dian FRYE) or 
‘experimental area (shiyan qu KIX) when referring to hamlets under 
redevelopment. 
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Demonstration villages, as they were perceived and applied in Beian, 
deviated from both the modelling and demonstration functions discussed 
at the beginning of this chapter. As noted, the success of exemplary 
villages or experimental sites to convey applicable lessons depends upon 
a selection of typical cases. But, in Beian, those chosen had the best economic 
conditions. Officials did not even try to disguise this. It was publicly stated 
in official documents and was openly discussed in my interviews. What 
made this a problem was that the county expected villages to bear most of 
the redevelopment costs by themselves, and expenses were significant (this is 
discussed in detail in Chapter 6). Under these circumstances, one may rightly 
wonder what kind of example already prosperous villages could possibly offer 
to others? What lessons, for example, could a village with a collective annual 
income of RMB1 million, such as Village J1, or villages where households 
enjoyed exceptionally high incomes and had sufficient finances to invest in 
their village’s redevelopment, teach those that did not share this capacity and 
could not secure the required funds to redevelop their village? And what was 
the worthiness of the experience gained by officials from the redevelopment 
of these prosperous villages when many of them faced very few difficulties 
during the redevelopment? It is not surprising that by 2010, as officials 
admitted, only a few hamlets felt encouraged to start redevelopment by 
themselves. It was not only a question of being mobilised; many of them 
simply did not have the financial means to embark on redevelopment. 
When I asked officials from the county's BNSC office how a poor village 
could participate in the redevelopment program, since the villagers could 
not secure the required funds due to financial constraints, their response 
contradicted entirely the concepts of modelling and demonstration: ‘if they 
cannot secure the money, there is nothing we can do about iť (mei banfa 
WTNH). Thus, the already better off demonstration villages could present 
a vision that most of the villages in the county would not be able to realise. 
In this sense, creating demonstration villages in Beian resembled the 
creation of focal points (zhongdian ŒM), a popular institution under the 
CCP regime. The main difference between exemplars and focal points is 
that exemplars are expected to present achievable goals, while focal points 
are constructed through allocations of generous resources to ensure they will 
enjoy the best conditions, which will enable them to produce the best results. 
A focal point school in a city is allocated the best teachers and the most 
funding and recruits the best students—all to present major universities 
with the best educated candidates. A focal point institution hence presents 
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a vision that others would find very hard to emulate. An article printed in 
the Peoples Daily in 1983 about the construction of ‘key schools’ depicted 
this point well: 


The key schools are too key, the ordinary schools are too weak. The 
ordinary schools cannot learn from the experience of the key schools, 
so the key schools are isolated from the ordinary.*! 


Demonstration Villages in Chenggu County 


In March 2006, during the conference held in Chenggu County to 
inaugurate BNSC, the county’s party secretary stated the following as the 
first step of implementation: ‘the county would select 20-30 villages to 
become “BNSC’s demonstration villages” (xin nongcun jianshe shifan cun $T 
RIERREN), to lead the implementation of BNSC in the county’.” 
This was the county’s part in the larger project titled “Mobilise one-ten- 
hundred demonstration projects’ (yi shi bai shifan daidong gongcheng — 
+ Aanyuinro) FZ), which referred to selecting one county (Chenggu), 
10 townships and 100 villages to serve as demonstration units for others, 
announced by the prefectural city as the first stage of implementation. 
Accordingly, the county chose 30 villages to be redeveloped and become 
demonstration villages. To ensure access to these villages and to symbolise 
that BNSC and villages’ redevelopment was to apply to all rural areas, 
it was important to Chenggu County that at least one demonstration 
village would be constructed in every township. As in Beian, however, the 
county prioritised villages that were ‘well located and with a good economic 
infrastructure, high potential for development, a good starting point, and 
with high standards and efficient management’.*? Thus, as in Beian, the 
county chose villages with the best chances of being successful quickly. 
Interviews with township officials confirmed that all the townships in 
Chenggu applied these criteria after the county stepped back in 2008 and 
handed responsibility for redevelopment construction to the townships. 
Thus, in both counties, authorities put villages with poor economic 
conditions, remote villages and villages that were politically problematic 
(which mainly referred to violations of family planning policy and social 
unrest) near the bottom of the list. In Beian, local officials, from their 
own understanding, established a link between exemplariness (becoming 


31 Cited in Rosen, ‘Restoring Key Secondary Schools’, 349. 
32 Chenggu County, internal document, 2006, copy in author's possession. 
33 Ibid. 
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a demonstration village) and political moral standing (a village’s adherence 
to the family planning policy and maintaining social stability). By contrast, 
in Chenggu, the prefectural city articulated these notions and incorporated 
them into the prefectural list that itemised the compulsory conditions a 
village needed to meet to be deemed a demonstration village (see Chapter 4, 


Table 4.1). 


As in Beian, quotas played a decisive role in managing the process. Officials 
from most of the townships in Chenggu admitted to receiving county 
quotas of the numbers of villages to be redeveloped, and, as in Beian, it 
was township officials who decided which villages were to be redeveloped 
and when. But this was where the similarities ended. In brief, while the 
conceptualisation of demonstration villages in Beian diverged significantly 
from methodologies of modelling and decentralised experimentation, the 
conceptualisation in Chenggu diverged even further. This was noticeable in 
three main points: 1) local officials’ declared expectations about the role of 
the demonstration villages in the implementation process, 2) the criteria for 
awarding village-demonstration status and 3) local officials’ hopes for the 
future regarding the construction of demonstration villages. 


1) Declared Expectations 


As we have seen, dissonance characterised local officials in Beian: the 
villages they chose for redevelopment did not coincide with their stated 
expectations for redevelopment. By contrast, when village and township 
officials in Chenggu explained the rationale behind the redevelopment 
of demonstration villages, they tended to significantly reduce the villages’ 
instructional role. In accordance with the demonstration methodology, 
study tours to demonstration villages were organised by the townships to 
bring villagers from nearby villages to witness and study these exemplars. 
At the same time (and similar to Beian), many of the township officials 
I interviewed admitted that the capacity of these wealthy demonstrators 
to mobilise worse-off villages was limited without first improving the 
villagers’ financial capacity. They perceived the ‘demonstration villages’ as 
passive entities that symbolised (daibiaoxing RRE) the many benefits 
that redevelopment could bring to villages and their residents but 
nothing more. 
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2) Criteria for Awarding Demonstration Village Status 


When would a village be officially recognised as a ‘demonstration village’? 
Local officials in Beian provided a vague statement along the lines that they 
recognised a village as a shifan cun when it was able to introduce significant 
changes in its physical environment. In Chenggu, on the other hand, the 
definition was very clear. After a village had met the prefectural city’s list of 
targets and successfully passed prefectural inspection, it would be recognised 
as a ‘demonstration village at the prefecture level’ (shi ji shifan cun TIRAR 
JUN). Thus, in Chenggu, the concept of a ‘demonstration village’ was a 
bureaucratic title and an award for villages that met specific targets imposed 
from above. Over time, an increasing number of villages were able to meet 


these goals. 


In 2007, most of the 30 villages local authorities had selected for 
redevelopment had already been redeveloped enough to pass the 
prefecture’s inspection. In 2008, the prefectural city expanded the scope 
of the redevelopment program by launching a new project—building 
1,000 demonstration villages by 2010. The prefecture allocated Chenggu 
a quota of 240 villages, more than any other county under its jurisdiction. 
The county met this demand successfully and more than a quarter of the 
county’s villages became ‘demonstration villages’. Table 5.1 summarises 
the distribution of these redeveloped villages in each of the townships 
I studied. The information was provided by the county’s Agriculture 
Office, the unit in charge of managing and leading the BNSC program 
following the dismantling of the county’s BNSC office (discussed in 
Chapter 4). It also presents the percentage of these villages out of the 
total number of villages in each of the townships and the townships’ basic 
economic characteristics. 


Table 5.1 reveals a clear tendency to concentrate demonstration villages 
in the county’s industrialised areas. While the prefecture recognised a 
quarter to half of the villages in the industrialised townships (15-29 villages 
in each), it recognised only slightly more than 10 per cent of villages in the 
rural areas (9-10 villages each). Out of the county’s 13 townships, almost 
60 per cent of the demonstration villages were located in the county’s five 
most industrialised townships. Thus, in Chenggu, the title ‘demonstration 
village’ was, in effect, a popular title granted to villages that already enjoyed 
excellent economic circumstances. 


Table 5.1: Demonstration villages per township, Chenggu County, end of 2010 
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Source: Author’s interviews. Townships’ statistical data is gathered from Chenggu County Statistical Yearbook, 2008. 


* The figure of 6,812 refers to the average of all villagers in the township. Yet, there was one village where people enjoyed exceptionally high 


incomes (RMB16,000 on average per year), the highest in the county (see also Chapter 2). 
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3) Hopes for the Future 


Officials in Beian hoped to reach 
a stage in which each administrative 
village would have its own 
demonstration hamlet to mobilise 
the rest of its hamlets. Conversely, 
officials in Chenggu hoped that 
all villages would ultimately 
become demonstration villages. 
The peculiarity of this statement is 
plain for all to see. As noted earlier, 
the aim of demonstration villages was 
to facilitate local implementation 
by providing ground-based 
information and mobilising other 
villages to emulate their success— 
not to turn the entire society into 
demonstration units. Chenggu’s 
vision begs the question: what is the 
meaning of being a demonstration 
village? The only scenario whereby 
all villages could become ‘shifan 
cun was if the meaning of the term 
was altered. In Chenggu, becoming 
a ‘demonstration village’ took on a 
new definition: it meant to reach 
a bureaucratic goalpost and pass 
official inspection. 
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Conclusion 


Since the announcement of BNSC and the inception of the Village 
Redevelopment Program, officials in Chenggu and Beian have channelled 
their efforts into what they called ‘demonstration villages’. Evaluating these 
villages from the view of modelling and decentralised experimentation 
raises some real concerns about official selections. Obviously, selecting 
the most prosperous villages to take part in the redevelopment project 
significantly decreased their capacity to serve as successful exemplars, as 
the residents of other less well-off villages knew that the chosen villages 
had innate economic advantages as well as government subsidies that they 
did not have. Similarly, it is difficult to see what generalisable lessons local 
officials could draw by implementing programs only in the most prosperous 
villages. From the perspective of the Chinese conception of modelling, 
these privileged villages represented the form (i.e. the common practice of 
rewarding exemplars) but not the content, which, in practice, consisted of a 
bureaucratic configuration. 


Local officials in Chenggu and Beian acknowledged the futility of presenting 
wealthy exemplars to non-wealthy communities. When I asked the head 
of the BNSC office in Beian when the redevelopment program would 
be finished, he laughed—suggesting that by then we would both be long 
retired. If anything, redeveloping the better off villages mainly enabled local 
officials to moderate their investment in the project. 


Notwithstanding this shared fault, officials in Beian and Chenggu differed 
significantly in their rhetoric and understanding of ‘demonstration villages’. 
Local officials in Beian adhered to the ‘instructional’ discourse and therefore 
showed a dissonance between rhetoric and reality. In Chenggu, on the other 
hand, officials did not expect any genuine modelling from their exemplars. 
They hoped that eventually all villages would become demonstration villages, 
which, in their view, symbolised that a village was able—economically and 
politically—to meet a series of prefectural bureaucratic criteria to fulfil the 
BNSC’s Village Redevelopment Program. 


What explains these differences in officials’ discourses? Why did officials 
in Beian retain the traditional elements of demonstration sites despite 
their poor selection of village candidates? And why did officials in Chenggu 
almost entirely ignore these qualities? The answer to these questions, 


5. THE MAIN BENEFICIARIES 


I suggest, lies again in the intersection between the two shapers of policy 
implementation that are the foci of this book: local economic conditions 
and the hierarchical nature of politics. 


The starting point is that, in both counties, higher levels of government 
imposed the demonstration villages strategy and local authorities followed it 
by designating quotas to meet the higher-level government’s regulations for 
implementation. However, the pace of redevelopment differed significantly 
between the localities. After four years of implementation, Chenggu had 
redeveloped about a third of its villages, while in Beian, redevelopment 
had been implemented in less than 1 per cent of the county’s hamlets. 
Moreover, Anhui Province originally secured its subsidies for three years 
only and these were about to end when I visited the county. The fate of 
future provincial financial support was indistinct. As we saw in the previous 
chapter, provincial subsidies played an important role in instigating villagers’ 
participation, since most villages in Beian did not have significant collective 
income and could not support redevelopment. Termination (or significant 
reduction) of provincial subsidies would significantly diminish any 
possibility of the government encouraging and mobilising villagers. Under 
these circumstances, officials needed exemplars in the most traditional sense 
not only to demonstrate the benefits of redeveloped villages but also to 
encourage other villagers to walk this path by themselves (at least those who 


could afford it). 


Chenggu presented a very different situation. As we saw in the previous 
chapter, the existence of a clear list of targets and the fact that many villages 
enjoyed significant collective income made implementation a matter of 
discussion within and between government(s), which were less attentive 
to the opinions of villagers. The county perceived meeting the prefecture’s 
quota of 240 demonstration villages as easy. There were still many candidates 
for redevelopment and officials estimated that most villages in industrialised 
townships would soon meet the criteria of a ‘demonstration village’. In fact, 
they claimed that many villages had already met the prefecture’s list of 
targets and would have been recognised as ‘demonstration villages’ had 
the townships been allocated larger quotas. The financial conditions of 
these townships permitted them to provide subsidies to a larger number 
of villages than demanded by the set quotas, even though only certain 
villages could enjoy the county’s and prefecture’s subsidies. Under these 
circumstances, officials did not think of the poorer villages. An official from 
one of the non-industrialised townships in Chenggu estimated that about 
60 per cent of his township’s villages would be able to meet the prefecture’s 
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demands by the end of the process (a period of at least 15 years, according to 
him). “What about the other 40 per cent?’ I asked. “We still have not really 
thought about that’, he replied. 


The fast pace of redevelopment (due to better economic capacities), the 
belief that all villages would be included in future quotas, and the prefectural 
city’s decision to ensure success and accountability by imposing a list of 
items to construct resulted in routinisation. Routinisation replaced the idea 
of modelling. With enough candidates to meet the prefecture’s quotas and 
a list of very specific targets, demonstration villages in Chenggu became 
an assembly line product. The title ‘demonstration village’ was turned into 
bureaucratic label that anointed and rewarded any village that was financially 
able to meet the prefectural city’s list of targets. 


In both counties, the holistic nature of the Village Redevelopment Program 
faded, the project being converted into a reward almost solely for the already 
prosperous. Bearing in mind that the original goal of the BNSC and Village 
Redevelopment Program was to decrease social disparities and inequality, 
why did local officials deliberately increase inequality in their rural areas by 
channelling more resources to villages that already enjoyed better conditions 
and whose residents were already wealthier than others? It is true that 
officials in Chenggu were optimistic about the possibility that all villages 
would eventually become ‘demonstration villages’ but they estimated that 
this would take 15 and perhaps even 20 years to achieve, acknowledging 
the many difficulties embodied in the program. Who knows what policies 
will prevail in 15 years time? Will government subsidies still be available? 
Meanwhile, government financial allocations have been channelled to those 
who are least in need of them. Why did officials in Beian deliberately choose 
villages that were likely to fail in their demonstration task? Why not wait for 
ordinary villages to redevelop themselves, learn from their experience and 
then present them as exemplars? Answering these questions constitutes the 
core of the next chapter. 


6 
Trapped in the System 


So far we have seen that the Chinese bureaucracy in different regions 
can demonstrate significant degrees of divergence and flexibility when 
implementing the same policy issued from above. In previous chapters 
it was observed that Chenggu and Beian differed significantly in almost 
every possible aspect: they interpreted the Village Redevelopment Program 
differently; they implemented it differently; and, even what may initially have 
been seen as a common governance practice—the creation of demonstration 
villages—turned out, after investigation, to be another significant difference. 
And yet, ultimately, the beneficiaries of the program were the same. In both 
counties, officials deliberately prioritised and benefited the already better 
off villages, providing them access to government financial support that was 
denied from the rest. Why they did this is the main question of this chapter. 


The first part of the chapter expands on the claim that local officials 
prioritised the already developed and better off villages. It shows that, since 
the inception of the Village Redevelopment Program, even in industrialised 
Chenggu County where significantly more villages enjoyed the benefits of 
the program, the prospects of local officials selecting poor or even average 
villages to participate and consequently enjoy the program’s benefits were 
much lower than those of the better off. The second part of the chapter 
discusses the reasons for this. 
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Prioritising the Better Off 


As noted in the previous chapter, by 2010 redevelopment had influenced 
less than 1 per cent of hamlets in Beian, while in Chenggu prefecture 
officials had already designated about a quarter of the county’s villages 
as demonstration villages and many more, according to local officials, 
were ready for inspection. Clearly, the definition of ‘better off takes on 
a different meaning when describing a quarter of the county’s villages. Yet 
even in industrialised townships, the tendency to select the better off first 
and entitle them to government subsidies was notable—though, in their 
case it was the better off of the better off. As was discussed in the previous 
chapter, almost 60 per cent of the demonstration villages were located in the 
five most industrialised townships. 


The tendency to choose the better off was also noticeable when comparing 
the average income of inhabitants in the demonstration villages to the 
total average income of rural inhabitants in the townships, as can be seen 
in Table 6.1. It presents the average annual per capita income in selected 
demonstration villages in Chenggu as a proportion of the average income of 
the total rural population in each of the townships to which these villages 
belonged. As can be seen, in most demonstration villages, the average 
income exceeded 100 per cent. This suggests that rural inhabitants in these 
villages enjoyed higher incomes than those in other villages. 


Table 6.1: Average income in selected demonstration villages as a 
percentage of townships’ average rural income, Chenggu County, 2007 


Demonstration | Proportion Second Proportion Third Proportion 
village of average | demonstration | of average | demonstration | of average 
income village income village income 
(%) (%) (%) 

A4 235 A2 105.7 Al 99.8 
B1 147.9 

C7 125.6 C1 103.6 

D1 107.4 

El 99.6 

Fl 103.1 

H2 135.3 H1 126.6 


Source: Author’s calculations, Chenggu County’s Statistical Yearbook, 2008. 


6. TRAPPED IN THE SYSTEM 


In fact, the tendency to concentrate efforts in the more industrialised 
townships was notable even from the early stages of implementation. In all 
four industrialised Chenggu townships that I researched (A-D), all villages 
had their ‘scientific plans’ drawn up by as early as 2006-7. In the rural 
townships, however, only a few of the villages had their plans drawn up by 
mid-2009. As noted in Chapter 3, having a scientific plan was a necessary 
condition to start village redevelopment. This formed an official threshold, 
deciding which villages could enjoy subsidised redevelopment and which 
could not. 


It should be stressed that ‘better off is a relative term and what was 
considered as ‘better off’ in industrialised townships may be very different 
from the ‘better off? in other rural townships of the county. To demonstrate 
this point, note, for example, two extreme cases: the village of B1 in the well- 
off Township B and the village of F1 in the relatively poor rural Township F 
Both villages were included in the first group of 30 demonstration villages in 
2006. Yet their realities could not have been more different. In Village B1, 
one of the most prosperous villages in the county with an annual collective 
income of RMB8 million, the village party secretary could not even provide 
me a rough estimation of the subsidies the village had received from the 
government. So large was their own investment that these subsidies were 
considered insignificant. In Village F1, on the other hand, the collective 
income amounted to only RMB50,000 annually. The main roads in this 
village had been paved in 2004, but with many financial constraints. 
The village received a small subsidy from the county (14 per cent of the 
cost) and the township (5 per cent) but the village was expected to bear 
most of the cost by itself (the total cost of paving the village’s main roads 
was RMB570,000). The village bore 34 per cent of the total investment out 
of its own collective income, but the bulk of the paving cost (47 per cent) 
was borne by the villagers themselves (RMB200 per person). The demand 
in 2006 to improve other aspects of the physical environment to become 
a demonstration village imposed another serious financial burden on the 
village. Under such financial circumstances, constructing a new residential 
area was out of the question. Although officials in this township supported 
the idea of a transition to multistorey apartment buildings, the decision 
was that villagers would stay in their original rural houses until economic 
conditions improved. 


With collective income limited, money and labour contributed by residents 
offset the village government’s expenses—though the total extra investment 
to meet the prefectural city’s list of criteria was still quite significant, 
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amounting to RMB395,000. The party secretary of the village donated the 
money to buy trees and plants to meet the demand for greener villages, and 
the villagers themselves carried out most of the redevelopment. They used 
their own cars; they built the village committee’s office and the culture yard 
with their own hands; and, whereas Village B1 bought a 150-year-old tree 
to beautify the village, the villagers in F1 planted tiny saplings themselves. 
To cut expenses even more, they used materials from old houses (the doors 
and doorposts of the new village committee’s office were all recycled from 
an old, abandoned house in the village). It was important to the party 
secretary to emphasise that, unlike richer villages in other townships, his 
village had not been able to use construction companies to redevelop the 
village. They built everything with their own hands. In his view, they 
deserved to be awarded the title ‘demonstration village’ much more than 
their rich counterparts. 


However, the village of F1 was not representative; in most cases, officials chose 
significantly more prosperous villages to participate in the redevelopment 
program. In any case, Village F1 was considered one of the most prosperous 
villages in rural Township F and a proper candidate for demonstration 
village redevelopment. Why would local officials, by giving more to those 
who already had more, increase disparities between rural communities when 
implementing a policy that aimed to achieve the exact opposite? 


Institutional Obstacles during 
Implementation 


All the county and township officials I interviewed stressed that choosing 
the candidate villages for redevelopment was their responsibility and their 
own choice, subject to the chosen villages’ consent. If we concentrate on 
a narrow understanding of the word ‘selection’, then these officials are 
correct; in none of the counties did higher levels specify which villages were 
to be chosen first. Nevertheless, when a broader conceptualisation of the 
notion of ‘selection’ is applied—namely, not only the act itself but also 
the motivations behind it—our understanding of grassroots officials’ role 
in the selection of villages for redevelopment changes dramatically. 


It has long been recognised that the Chinese political system involves the 
coexistence of decentralisation and centralisation patterns, which are often 
translated as horizontal local powers (kuaikuai FEIR) versus a top-down 
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chain of command (tiaotiao 3&28).! However, scholars differ in the way 
they place local officials’ decision-making and conduct on the continuum of 
decentralisation versus centralisation. Those who focus on decentralisation 
tend to attribute higher levels of autonomy and discretion to local officials 
than those who focus on centralisation. They perceive high-level authorities 
as mainly ‘direct[ing] the attention of [the] local officials to issues and 
areas intended by the policy makers” and ‘set[ting] the main parameters of 
policy targets? (e.g. through imposing quotas and incentive mechanisms), 
while providing local authorities (i.e. the implementers) with considerable 
discretion in deciding on specific methods and strategies of implementation.‘ 
According to Zhou Xueguang, this presumed local discretion increases the 
prospects of successful implementation in three ways. First, it provides the 
opportunity for adjusting national policies, which often convey general 
targets and guidelines, to fit local conditions. Second, it gives authority to 
local governments, which best know the local conditions. Finally, it saves 
resources by delegating supervision to immediate superiors, who are in the 
best position to supervise effectively.’ 


However, experience shows that, in reality, not every national policy is 
implemented, and that implementation does not always coincide with the 
central authorities’ expectations. Scholars tend to explain such undesirable 
outcomes by pointing to structural deficiencies in the Chinese political 
system, especially to the need of local officials to present successes to 
their superiors through a system that lacks monitoring capacity and 
accountability. When ‘facing unrealistic policy targets and strong incentive 
pressures’,’ local officials might be enticed into developing coping strategies 
for ‘meeting’ policy targets and manipulatively promoting their self- 
interest.’ Often they are criticised for concentrating on ‘image-construction 
projects’ (xingxiang gongcheng RLZ), chasing after quick successes, and 
‘betting on the strong’ as a means of enhancing their image in the eyes of 


1 Unger, “The Struggle to Dictate’, 15—45. 

2 Zhou, ‘The Institutional Logic of Collusion’, 63. 

3 Ibid., 58. See also O’Brien and Li, ‘Selective Policy Implementation’, 167-86; Edin, ‘State Capacity’, 
35-52. 

4 Lieberthal, Governing China, 167. See also Göbel, The Politics of Rural Reform, 52-53; Ahlers and 
Schubert, ‘Strategic Modelling’, 840; Schubert and Ahlers, “County and Township Cadres’, 67—86. 

5 Zhou, ‘The Institutional Logic of Collusion’, 56-57. 

6 Cai, ‘Irresponsible State’, 23; Zhou, “The Institutional Logic of Collusion’, 65; Zhao, “The Power 
System’, 16. 

7 Zhou, ‘The Institutional Logic of Collusion’, 65. 

8 Ibid., 65-68; Gobel, The Politics of Rural Reform, 52-53; Cai, ‘Irresponsible State’, 23; O’Brien and 
Li, ‘Selective Policy Implementation’, 167-86. 
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their superiors. It is sometimes argued that they pursue individual political 
interests while distorting policies and disregarding economic costs at the 
expense of the public interest. Cai Yongshun concluded that the prevalence 
of such behaviour makes China an ‘irresponsible state’.” 


Several scholars have taken this approach to explain the implementation 
and outcomes of the BNSC policy. Elizabeth J. Perry wrote: 


Even well-meaning cadres are sometimes carried away by the 
campaign spirit. Overly exuberant local officials have been accused 
of harbouring ‘Great Leap Forward expectations’. Their selection of 
test-points and models, for example, is said to overlook backward 
villages in favour of wealthier villages that can more easily be 
presented as success stories.'° 


Anna L. Ahlers and Gunter Schubert provided the following observation 
regarding two case studies in the provinces of Shaanxi and Zhejiang: ‘It was 
quite obvious that model [demonstration] villages served as showcases for 
successful policy implementation to boost the cadres’ legitimacy’ .'’ Walking 
the same path, Graeme Smith described a case study in the province 
of Anhui: 


Cadres made one thing clear—another large central government 
campaign [i.e. the BNSC program] meant business as usual. 
Communist traditions of showcasing, output obsession, betting on 
the strong, and campaign-style governance were back in vogue, and 
influencing patterns of selective policy implementation.” 


Indeed, many scholars, both outside and within the PRC, had referred 
to opportunism and unrestrained striving after self-interest as guides to 
grassroots officials’ behaviour long before the inauguration of the BNSC 
program.” 


Others, however, have attributed higher importance to aspects of 
centralisation and commandism as the keys to local official? decision- 
making and deeds. While still following the same conceptual framework 
that perceives local official’ conduct as driven by calculations of potential 
rewards and sanctions, they tend to focus more on institutional impediments 


9 Cai, ‘Irresponsible State’, 20—41. 

10 Perry, ‘From Mass Campaigns’, 42. 

11 Ahlers and Schubert, “Building a New Socialist Countryside”, 55. 

12 Smith, ‘Political Machinations’, 56—57. 

13 O’Brien and Li, ‘Selective Policy Implementation’, 175; Cai, ‘Irresponsible State’, 20—41. 
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and commandism as narrowing grassroots officials’ genuine autonomy 
to shape policy implementation. A leading figure in this school is Zhao 
Shukai, a Chinese government official in charge of a central government 
research unit, who is one of the most prominent Chinese authors on rural 
governance. In his words: 


Surveys of the operational mechanisms of grass-roots governments 
showed that the townships revolve entirely around directives from 
higher levels. All tasks and quotas are formulated and passed 
down by the higher authorities; inspections and assessments are 
determined by the higher-ups, as are all incentives and sanctions. 
The assessments are closely linked with promotions and material 
remunerations of the township leaders. Failure to meet quotas not 
only precludes the possibility of commendations and promotions, 
but also entails ‘yellow card warnings’ and even summary ‘dismissals 
from office’. 


In another paper, Zhao summarises the bitter reality of grassroots officials: 


Under heavy pressure, township leaders must do their utmost to 
carry out these missions ... What can be carried out is carried out, 
and what can be faked is faked. What can neither be carried out nor 
faked is done by illegal means. "$ 


While still agreeing that grassroots officials may manipulate or corrupt the 
process, Zhao points the blame for this at the system much more than at 
the grassroots officials.'° 


My findings in the case of the Village Redevelopment Program fit with 
Zhao’s view of officials as located in a system characterised by a top-down 
chain of command, which pushes them to engage in certain behaviours 
rather than allowing them genuine autonomy and discretion. Unlike Zhao, 
whose analysis covers township officials only, I extend my claim to the 
county level as well.'” 


14 Zhao, ‘The Debt Chaos’, 44. 

15 Zhao, “The Power System’, 16. A similar approach was taken by Zhao Shukai to explain the unfortunate 
phenomenon of townships’ debt. According to him, much more than reflecting poor management and 
slack administration, this was an expression of a structural problem. See Zhao, “The Debt Chaos’, 43—44. 
16 Fora similar account in the context of peasant burden, see Gobel, The Politics of Rural Reform, ch. 3. 
In the context of cadres’ corruption, see Lü, Cadres and Corruption. 

17 As noted in the Chapter 1, a new approach of ‘strategic agency’ has recently emerged, claiming for 
larger leeway of local officials to bargain and manoeuvre mechanisms of commandism. See, for example, 
Ahlers, Rural Policy Implementation; Heberer and Senz, ‘Streamlining Local Behaviour’, 77—112; Heberer 
and Trappel, ‘Evaluation Process’, 1048-66. This book, however, does not support this approach. 
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To be sure, grassroots officials in Chenggu and Beian were definitely 
concerned to boost their own standing in the eyes of higher levels. Yet, 
unlike scholars who would portray the tendency of local officials to 
redevelop wealthy villages as a conscious strategy to gain promotion and 
commendations, and despite grassroots officials’ claims of significant 
discretion, my research reveals that, as the lowest ranks of a very hierarchical 
political system, their genuine discretion and autonomy to decide the 
candidates for redevelopment was, in fact, extremely limited. Much more 
than genuine agency, choosing the better off villages first reflected grassroots 
officials’ weakness and compliance to a series of governance principles and 
premises imposed from above. These constituted a powerful, tacit thrust that 
pushed them towards the only possible ‘choice’ available for them as rational 
players—selecting the better off first. This system constitutes the underlying 
unity of the very different implementation strategies seen in Chenggu and 
Beian and attaches them to a larger unified bureaucracy. It also explains 
the dissonance between the grassroots officials’ claims for discretion and 
their statement that there was nothing they could do (mei banfa) about the 
poorer villages missing out on redevelopment benefits. 


At the heart of the discussion is a hypothetical question. Could grassroots 
officials have behaved differently had they wanted to? If a township’s party 
secretary, or even a county’s party secretary, wanted to redevelop non- 
industrialised villages first, out of a true understanding of the genuine aim 
of BNSC to decrease social disparities and tackle rural problems, would they 
have been able to do so? My answer is that, under the circumstances that 
prevailed, it would have been very difficult and politically risky to do so. 
This chapter claims that although BNSC and the Village Redevelopment 
Program were meant to diminish inequality and solve rural development 
problems, superiors at high levels of the local state shaped the program such 
that it could only benefit the better off villages. 


This chapter highlights the existence of ‘institutional obstacles’ in the Village 
Redevelopment Program. I call them ‘institutional obstacles’ because they 
reflect a well-established core of Chinese institutional thinking. The fact 
that such obstacles prevailed in two different counties in two different 
provinces suggests that they may represent a wider phenomenon and may 
not be unique to Beian and Chenggu. Therefore, revealing these obstacles 
enables a better understanding not only of the redevelopment program but 
also of rural governance in China today. 


6. TRAPPED IN THE SYSTEM 


Obstacle 1: Habituation to the Need to Introduce 
Exemplars 


As noted, mobilisation through exemplars is deeply rooted in Chinese 
culture and governance. In the case of the Village Redevelopment Program, 
as we saw in the previous chapter, demonstration villages played a crucial role 
in local implementation, as most officials’ efforts were channelled towards 
redeveloping these particular villages. Grassroots officials and officials at 
the highest levels of the local state—the prefectural city in Shandong and 
the province of Anhui—supported the idea of invoking social mobilisation 
via presenting visual successes. Of course, presenting exemplars is not the 
only possible strategy available for state officials to mobilise society. In the 
previous chapter, I recounted the case of village redevelopment in South 
Korea. In this case, the Korean state undertook a different approach. 
All villages started redevelopment simultaneously and further government 
support was offered based on their performance. In Beian and Chenggu, 
however, the Chinese bureaucracy walked a different path, selecting some 
villages to participate before others, and deeming exemplars to be necessary. 
Yet, without successful exemplars to present, local authorities took over the 
entire process of creating exemplars. This by itself does not necessarily mean 
the corruption of modelling capacity, as local officials could have waited 
for ordinary villages to redevelop themselves and then present them as 
examples. Yet, this process would have taken a while and was not a real 
option for local officials. In fact, higher levels of command made almost 
every possible effort to impede such villages from gaining ‘demonstration’ 
status, as I describe below. Under these circumstances, compromises in the 
selection of exemplars were inevitable. Ironically, the Korean way better 
serves the Chinese idea of modelling since, at least theoretically, it provided 
all villages with the opportunity of performing well and becoming exemplars 
on a competitive basis. 


Obstacle 2: Quantification of Success 


The province of Anhui and the prefecture to which Chenggu belongs did not 
pose any direct demands regarding the selection of villages for redevelopment 
(apart from the provincial demand for at least one demonstration village 
in every township in Beian). Yet, by their quantitative interpretation of 
success, they significantly decreased the ability of the townships and even 
the county to exercise discretion when choosing villages. Quantification of 
campaign goals has been a well-documented obsession that has infected the 
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entire chain of command under the Chinese hierarchical political system 
for the past seven decades. In a paper on the accountability of township 
governments, Zhao Shukai claimed that ‘the reason given for quantifying 
the audits was that assessment should be conducted in a scientific manner’.'*® 
In several other papers, however, Zhao warned against the significant 
undesired impact that such quantification had on grassroots officials’ 
decision-making behaviour.’ Similarly, Andrew B. Kipnis, in a criticism of 
the audit culture in China, wrote: 


Performance audits, whatever form their ideological justifications 
take, often lead to such non- and anti-neoliberal outcomes as the 
production of new social ties and the related nonindividuated forms 
of personhood among the people audited and the development of 
new, efficiency-hindering practices, such as deception, formalism, 
and the shifting of employee attention away from organizational goals 
to the politics of selecting, measuring, and fulfilling audit criteria.”° 


The prefectural city chose Chenggu County in 2006 as the foremost 
demonstration arena in which to implement BNSC and expected Chenggu 
to report on its successes. The city’s leadership measured success by the 
number of villages that passed inspection (i.e. demonstration villages). 
As noted in the previous chapter, this expectation did not remain at the 
abstract level. The prefectural city operationalised it into specific quotas of 
villages to pass its inspection at each stage of the implementation process 
(30 villages in 2006-7 and 240 villages in 2008-10). The prefecture expected 
redevelopment to occur in about two to three years. To ensure success, the 
county allocated annual quotas to its townships, specifying the number of 
villages that it and the prefecture would inspect. Officials, therefore, had to 
look for quick successes. 


In a somewhat similar vein, in Beian, meeting the expectations of political 
superiors meant redeveloping 25 chosen villages. The county leaders’ choice 
was driven by a prize of up to RMB3.3 million annually dangled in front 
of them by the province, but this was not awarded unconditionally. Each 
year, representatives of the county had to meet with provincial personnel 
to report on their achievements during the past year and to draw up plans 
for the next year. Based on these reports, and on the county’s ability to 
present achievements, the province approved a specified amount of subsidy 


18 Zhao, “The Accountability System’, 64-73. 
19 Ibid.; Zhao, “The Power System’, 15—16; Zhao, ‘Obligatory Interactions’, 17-25. 
20 Kipnis, ‘Audit Cultures’, 285. 
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each year.*! Moreover, the fact that Anhui Province allocated subsidies for 
only three years meant that, as in Shandong, officials in Anhui expected 
quick successes. It is difficult to imagine township or even county officials 
gambling by selecting unpromising cases for redevelopment first, risking 
their chances of presenting achievements and receiving the provincial 
subsidies. The opposite, striving after quick successes to win provincial 
satisfaction and subsidies had prevailed. 


Obstacle 3: The Method to Allocate Subsidies 


The previous obstacle referred to the need for officials to move quickly 
and to introduce rapid changes in redeveloped villages. However, since 
the redevelopment of villages was subsidised, what prevented local officials 
from presenting quick successes in less well-off villages? 


Table 6.2: Villages’ redevelopment expenses in various villages in Chenggu 
and Beian 


Village name Expenditure paid by | Percentage of total investment 
the village (in RMB) paid by the village (%) 

Chenggu 

H2 800,000-900,000 92 
A2 600,000+ 90 
D1 1,000,000 90 
F1 965,000* 86 
E1 1,200,000 75 
Beian 

J1 8,000,000 80 
N1 1,000,000 70 
M2 450,000 67 
i 1,500,000+ 66+ 


Source: Author’s interviews, based on officials’ estimations. 


* The case of Village F1 was recounted earlier in this chapter. The amount of RMB965,000 
is an aggregation of RMB570,000, spent in 2004 for paving the village’s main roads, and 
RMB395,000, which the village spent to meet the rest of the prefecture’s demands to 
become a BNSC ‘demonstration village’. 


21 As noted, the county successfully met the province's expectations and was allocated RMB3.3 million 
annually. 


161 


162 


REDEVELOPING CHINA'S VILLAGES IN THE TWENTY-FIRST CENTURY 


The answer relates to the way in which higher-level governments allocated 
subsidies. Table 6.2 summarises the expenditure paid by various villages 
in Beian and Chenggu at the time of my visits, and the percentages that 
villages were expected to pay of the total redevelopment cost (excluding 
the construction of townhouses/apartments, which villagers paid for 
themselves). 


As can be seen from the above table, in both counties the total government 
subsidies covered only a small part of the total expenditure (10-25 per cent 
in Chenggu and 20-33 per cent in Beian). In Chenggu, villages’ collective 
income paid for most village redevelopment. In Beian, the village residents 
paid for most of the redevelopment. Not every village in Chenggu could 
afford the expenditure out of its collective income and only in the prosperous 
could villagers themselves afford the investment of several thousands of 
RMB, the average expense in Beian. 


Moreover, in both counties the villages were entitled to receive subsidies 
only after finishing redevelopment projects. Providing government subsidies 
as reimbursement is a common practice in China, and, in the case of Beian, 
this was a direct order of Anhui Province. Sascha Klotzbiicher et al. see this 
practice as ensuring that policy implementation is cost effective; Chenggu 
officials also expressed this view. As discussed in Chapter 4, granting 
subsidies after redevelopment revealed local officials’ distrust of village 
officials’ ability to carry out the program and control the finances. Yet, 
reimbursing redevelopment costs after the project’s completion significantly 
diminished the prospects that poorer villages could afford to participate. 
This was especially so since, in both counties, local officials insisted that 
redevelopment would start with improving basic infrastructure (such as 
paving roads and installing running water), which comprised a significant 
part of the villages’ total redevelopment expense, and which many villages 
would find it hard to pay for up-front. 


Even more encumbering than lack of trust between supervisors and 
subordinates was the adherence of officials to the principle that village 
redevelopment was not about the government building new villages for 
residents, but about villagers building their own new villages under 
government guidance and leadership. The national government promoted 
this arrangement in the wake of the BNSC’s announcement. Its importance 
lay in its implications and consequences; according to officials in Beian and 


22 Klotzbiicher et al., “What is New’, 38-57. 
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Chenggu, it was the main reason why it was not possible to favour the weak 
and provide them with preferential assistance. The government subsidies 
were provided as awards (jiangli 3%.) for achievements and not as financial 
support. This rationale for allocating funds made subsidies accessible mainly 
to the better off. 


Obstacle 4: Perceiving BNSC as a Long-Term Policy 


Why were local officials not disturbed about channelling more resources to 
the better off? The BNSC, they said, was announced as a long-term policy 
and should be implemented in accordance with local conditions. Clearly, 
the original intention of these national principles was to ensure that officials 
would be attentive to local villages’ needs and abilities. There is no doubt 
that, under the current governance system, had local officials implemented 
redevelopment rapidly in all villages, it would have been extremely difficult 
financially for many villagers. At the same time, a long timeframe provided 
an official excuse to push those in greater need to the bottom of the list. 
When asked whether the decision to choose the better off first was unethical 
(i.e. giving government finances to those least in need), officials said that 
all villages needed redevelopment, and that those who could redevelop 
themselves quickly would do it sooner and those without the funds would do 
it later (i.e. wait their turn). Since higher-level officials were only concerned 
with handing down quotas designating how many villages needed to be 
redeveloped, and cared less about whether poorer villages participated, why 
would grassroots officials, who were bound by instructions and the quotas 
from above, behave differently? 


Obstacle 5: Subjecting Village Redevelopment to 
Local Economic Conditions 
The most important thing is to raise the villagers’ income ... If you 


have raised the villagers’ income you have succeeded in obtaining the 
most fundamental solution to rural problems.” 


Wandering around and witnessing the many changes that redevelopment 
has brought to villages in Chenggu, it was easy to assume that village 
redevelopment held special importance in the local understanding of 


23 Interview with a township official, Township C, Chenggu County, 1 July 2009. 
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BNSC. The establishment of leading groups and special offices in the 
county (dismantled in 2008) and in all townships to manage and regulate 
the Village Redevelopment Program strengthened this impression. 


As noted in previous chapters, BNSC covered a wide range of aspects of life 
in the villages. Consequently, when villages in Chenggu were evaluated by 
the prefectural city, they were judged not only for their physical environment 
but also for their entire situation (see Table 4.1). Interestingly, officials in 
Chenggu provided different accounts on how the prefecture conducted the 
evaluation. According to a township official, each item in the prefectural 
list was worth a certain number of points that together totalled 100 points. 
A successful inspection meant that the village succeeded in scoring more 
than 90 points. Accordingly, what mainly counted for villages was not 
how much they scored on a specific item, but their total BNSC score.” 
As each item was worth a different number of points, the lists distributed 
from above were very useful to learn about higher levels’ priorities (the more 
points attached to a target the more important it was and vice versa). 


Unfortunately, the prefectural list that I was given did not show the 
distribution of points per target, and the township officials I talked to 
claimed that they were not familiar with the distribution of points and, 
indeed, had never seen such a list. According to them, if a village failed 
inspection, the prefectural city would provide them with a letter specifying 
the reasons for the failure and recommendations for further improvement. 
Yet, when asked which of the many items demanded by the prefectural city 
were most important, there was unanimity in the county. All claimed that 
the most important item was improving the villages’ economic conditions 
and, particularly, raising the villagers’ incomes. This statement coincided 
with provincial and prefectural inspections prior to the announcement of 
BNSC. In 2005, the province of Shandong conducted a survey among its 
counties to learn about their pre-BNSC situation as part of the provincial 
preparations to implement BNSC. The criteria in Table 6.3 were used to 
evaluate the counties. This shows the number of points a county could 
obtain for meeting each of the items. 


24 Local governments commonly allocate points to evaluate and monitor performances. See, for 


example, Zhao, “The Accountability System’, 64-73; Zhao, “Township—Village Relations’, 74-93. 
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Table 6.3: Provincial criteria for pre-BNSC county assessments 


Area Item Number 
of points 
Production Average local government income per capita 12 
capacities Ratio of local manpower working in sec. and ter. 7 
(shengchan fazhan indústries P 8 . ` 
ERIR) 
Total points = 46 Ratio of urbanisation 
Ratio of administrative villages with collective 
income higher than RMB50,000 at their disposal 
Average rural income per person 14 
Wellbeing Rural Engel coefficient 
(shenghuo kuanyu Ratio of expenditure for culture and recreation 
SEE) activities 
Total points = 22 
Ratio of villagers participating in pension insurance 
Ratio of villagers participating in the new rural 
cooperative medical insurance 
Square metre of living area per person in reinforced 4 
concrete or brick houses 
Communal civility | Average years of education among villagers 
(xiangfeng ws : 
wenming % JAZER) Rate of criminal cases per 10,000 villagers 
Total points =8 
Village Rate of administrative villages implementing a new 3 
appearance scientific plan 
sAd Rate of administrative villages with paved main 3 
E TEA 
Total points = 14 roads and greenery 
Rate of administrative villages with running water 
Rate of administrative villages with garbage 
collection and disposal facilities 
Democratic Rate of villages implementing transparency in 4 
management government affairs (zhengwu gongkai KAF) 
aie = 
aaa B Rate of ‘five goods villages’* 6 
Total points = 10 
Total: 
100 points 


* ‘Five goods village’ refers to five demands: good leadership (lingdao banzi hao 4 HE 
F47), good party members and good cadres (dangyuan ganbu duiwu hao èé m FEBRE. 
i), good working mechanisms (gongzuo jizhi hao TELHA), good construction of a 


well-off society (xiaokang jianshe yeji hao /|\HEEZ I 
villagers on village officials’ conduct (nongmin qunzhong fanying hao 7% 


Vi) and good feedback from the 
REER). 


Source: Fu et al., ‘Shandong sheng shehuizhuyi xin nongcun jianshe xian ji fenlei zhibiao 
tixi yanjiu’, [Research on Building a New Socialist Countryside’s indicators at the county 
level in the province of Shandong], 37-54. 
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As can be seen in Table 6.3, out of 18 assessable items, five related to the 
category of ‘production capacities’, five to ‘wellbeing’, two to ‘communal 
civility’, four to ‘villages appearance’ and two to ‘democratic management’. 
Yet, summarising the points for each category reveals a clear stress on 
economic factors. The category of ‘production capacities’ was worth 46 per 
cent of the total evaluation points. If the rural Engel coefficient, an item 
that related directly to the villages’ economic conditions,” is added to 
‘production capacities’, economic factors were worth more than 50 per cent 
of the total evaluation. Items that related to improving the villages’ physical 
environment, on the other hand, entitled the village to 14 per cent of the 
total score. Clearly, from the provincial point of view, economic factors were 
the most important in the BNSC vision. 


In the same year (2005), the prefectural city conducted its own survey 
among each of its villages. The method of inspection was similar to the 
province’s, but the list of criteria was different. Table 6.4 presents the list of 
prefectural city targets and the value of each target in points. 


Table 6.4: Prefectural city criteria for assessing pre-BNSC villages 


Area Item Number of points 
Production Annual village collective income 15 
capacities Average annual per capita income 15 
(shengchan fazhan 

Ær ER) Rate of income derived from sec. and ter. 5 
Total = 40 points industries 


Ratio of labour in sec. or ter. industries 


Wellbeing Residential patterns 
(shenghuo kuanyu Œ Are there established roads and a bus 
HHA) 


7 
Total = 25 points router 


Per cent with access to cable TV 


Per cent in possession of a telephone 


Per cent using electricity 


O3 (03 |03 (03 


Per cent with running water in their 
houses 


Per cent with new cooperative medical 3 
insurance 


Per cent with pension insurance 3 


25 An Engel coefficient measures the proportion of income spent on food. Its basic assumption is that 
as income rises, the proportion of income spent on food falls. The lower the coefficient (e.g. between 


0 and 1), the better off the locality. 
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Area Item Number of points 
Communal civility No petitions submitted 3 
(xiangfeng wenming F a 

No major criminal cases 2 

2 AZER) 

Total = 15 points No safety incidents 2 
Praised by higher-level officials for its 2 
level of civil behaviour 
Is there an area for cultural activities? 2 
Average years of education 2 
Per cent of children entering school 2 

Village appearance | Is there a village redevelopment plan? 3 

yF zhengjie f} No piles of firewood, manure and garbage 3 

TEA. m 

Total = 10 points along village roads 
Ratio of paved roads inside the villages 
Ratio of households using gas (rangi KRS) 

Democratic Fully established party branch and village 

management (guanli | committee 

i ERE 

minzhu aie K ) All village-level organisations are fully 2 

Total = 10 points é 
established 
Supporting ‘democratic administration 2 
day” activities 
Transparency in village and budgetary 2 
affairs 
Is the policy of ‘one issue, one opinion’ 2 
(yishi yiyi —&— W) implemented? 

Total: 100 points 


* ‘Democratic administration day’ started in the county in the early 2000s to increase 
transparency in government conduct. On the 5th of every month, leaders of every 
village, township and the county meet with representatives of the inhabitants to update 
them and discuss the main current political affairs. Placards on village committee 
walls tout ‘democratic administration day’ as the local answer to the centre’s demand 
for democratic and transparent governance in the villages. This encompasses the 
‘four democratics’ (si minzhu YR ©) — democratic policies, democratic management, 
democratic elections and democratic supervision (minzhu zhengce, minzhu guanli, 
minzhu xuanju, minzhu jiandu KERE, REEM, Rees, REKE) —and ‘two 
transparencies’ (liang gongkai P¥7\4FF) — transparency in financial affairs and village 
affairs (caiwu he cunwu gongkai IS ANN SAR). 


As in the case of the provincial survey, economic factors dominated the 
prefectural survey. The category of ‘production capacities’ was worth 
40 per cent of the points, more than any other category in the list. Villages’ 
appearance (redevelopment), on the other hand, was worth only 10 per cent. 
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County officials with whom I discussed the evaluation process claimed 
there were even more stringent criteria for a village to pass the prefectural 
city’s inspection. They denied the existence of points’ allocation and the 
requirement to earn 90 points to pass, claiming that, for a successful 
inspection, it was mandatory for every village to meet all targets and 
standards as specified in the prefecture’s list—no exceptions. This may 
explain why the prefectural list of targets, unlike, for example, the earlier 
discussed 2005 prefectural survey, did not include points’ distribution 
and why all the township officials I spoke to claimed never to have seen 
any points’ allocation. Clearly, if the county officials’ account was correct 
(i.e. that a village under inspection must meet all targets and standards), 
this would have further negated the possibility of selecting poorer villages, 
as there was no leeway for clemency at all. 


The tendency to focus on economic conditions as the heart of the BNSC 
is understandable. After all, economic development is necessary for 
improving material lives in the villages. But, from the perspective of village 
redevelopment, the prioritisation of economic factors (i.e. villages’ collective 
income, villagers’ per capita income, and percentage of villagers engaged in 
secondary and tertiary economic activities) dealt a blow to the possibility that 
grassroots officials would even consider redeveloping the less well-off. Physical 
redevelopment was fairly easy if'a village had the required means. Most of the 
villages I studied from the first group of 30 selected villages needed only one 
to one-and-a-half years to pass prefectural inspection. The total investment 
required was not considered very significant in these villages, equivalent 
to the collective income they normally generated in only one to two years. 
Improving economic conditions in less industrialised villages was a different 
story. It required attracting investors, improving infrastructure and so on, 
which could not be achieved quickly, if at all, in remote and poorly located 
villages. Even in the best-case scenario, if physical redevelopment was worth 
only 10-14 per cent of the points but economic indicators were worth 40—50 
per cent, and if a village needed to score 90 per cent to pass inspection, the 
immediate implication was that without preferable economic conditions, no 
matter how well a village redeveloped, it would not be able to pass prefectural 
inspection. This, of course, reduced even further any motivation on the part 
of local officials to choose the less well-off. 


Interestingly, Beian did not impose the local economic condition 
obstacle. As noted, there was no list of targets for demonstration villages, 
and the county used an internal list to mobilise villages by evaluating 
their performances compared to each other (see Table 4.3). The list was 
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divided into categories that were worth a total of 200 points. Unlike in 
Chenggu, economic factors in this list entitled a village to only a maximum 
of 15 per cent of the total possible score. Improving physical aspects of 
villages, on the other hand, was worth 55 per cent. Different economic 
circumstances explain these differences. In industrialised Chenggu, 
economic development could be the focus, while in economically drowsy 
Beian, village infrastructure and physical layout was the emphasis, enabling 
inhabitants to achieve results in a shorter time. However, this is not to say 
that economic development was less important to Beian officials. On the 
contrary, local officials invested considerable effort in developing local 
industries and commerce and attracting investors. Not unlike deciding on 
redevelopment targets (discussed in Chapter 4), Beian’s worse-off economic 
conditions were translated by local officials into greater attentiveness to 
villages’ local circumstances. Thus, while the prefecture expected villages in 
Chenggu to meet a per capita standard of more than RMB7,000 to grant 
a village a full score, Beian officials instead expected villages to meet an 
annual increase of 7 per cent in villagers’ incomes. A percentage increase is 
easier to meet because it is relative to each village’s own financial conditions, 
rather than the ability to meet a fixed standard. However, this did not assist 
other villages in Beian, as the county was bound by quotas from above and 
thus kept supporting the same 25 villages. 


Obstacle 6: Perceiving the County as the Unit 
of Reference 


As with the previous obstacle, this one refers to Chenggu only. Although 
considered prosperous, the overall economic indexes of Shandong are 
misleading, as they conceal a very high level of economic disparity between 
the counties. For example, in 2005, on the eve of BNSC, the total GDP of 
the 30 economically strongest counties in the province constituted 37.4 per 
cent of the total provincial GDP, while the total GDP of the 30 weakest 
counties in the province constituted only 10 per cent of the total. Local 
government revenue of the strongest 30 counties constituted 24.2 per 
cent of the total provincial local government revenue, while revenue of the 
30 weakest counties constituted only 4.7 per cent.” The total GDP and 
local government revenue in the 30 strongest county-level units (xian +, qu 
X, shi Ti) were, respectively, 372 per cent and 517 per cent higher than the 


26 Fu etal., ‘Guanyu dui Shandong sheng shehuizhuyi xin nongcun jianshe jiaqiang fenlei zhidao de 
zonghe yanjiu baogao’, 5. 
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30 weakest,” while the difference between the county-level units with the 
highest and lowest rural per capita incomes was as high as 223 per cent.” 
The earlier mentioned provincial survey conducted in 2005 also revealed 
extremely high levels of inequality between the counties. Among the 
province’s 135 county-level units, six scored an excellent grade of more than 
90 (90.4—96.6), of which three belong to prosperous Qingdao; 24 counties 
scored 80-—89.9 (80—89.1); 28 scored 70-79.9 (70.5—79.6); 32 scored 60— 
69.9 (61-69.9); 32 scored 50—59.9 (51.6—59.7); 12 scored 40-49.9 (40.9— 


49.2) and one scored as low as 36.7.” 


The province responded to these discrepancies by dividing its 135 county- 
level units into three main groups—the strongest 45 counties (one of which 
was Chenggu), 60 moderate counties and 30 least industrialised—and 
formulated different policies for each of these groups according to their 
economic conditions. Table 6.5 presents each group’s policies required 
under BNSC, divided into ‘the threes’ and ‘the fives’. 


As can be seen, the province attached different targets and expectations 
to each group. In the most industrialised county-level group, the time 
had come to leave traditional rural residential patterns behind. Provincial 
authorities expected villagers to be concentrated in rural cities and in 
dense, city-like communal buildings in villages, and for industries to be 
concentrated in large industrial areas. Rural and urban systems were to 
be merged towards breaking the dual economic-social structure. These 
counties presented the ultimate provincial vision of a developed countryside 
and were to serve as the core of economic activities in the province, pulling 
others upward through the example of their economic success. Less was 
expected of non-industrialised counties. Such counties were expected 
to shift away from traditional agriculture into modern agriculture and to 
improve their economic capacities; to improve the physical environment 
inside villages, making them cleaner, modernised and prettier; to improve 
the skills of excess workers, enabling them to leave the villages and integrate 
successfully into external labour markets; and to improve basic infrastructure 


27 The highest ratio in the province in average local government revenue per person was 5,066 per cent. 
See Yu et al., ‘Shandong sheng caizheng zhichi xin nongcun jianshe fenlei fuchi zhengce yanjiu’ [Research 
on Shandong Province’s financial policies for supporting the new socialist countryside], 75-80. 

28 Ibid.; Fu et al., ‘Guanyu dui Shandong sheng shehuizhuyi xin nongcun jianshe jiaqiang fenlei zhidao 
de zonghe yanjiu baogao’, 5. 

29 Fu et al., ‘Shandong sheng shehuizhuyi xin nongcun jianshe xian ji fenlei zhibiao tixi yanjiu’, 
[Research on Building a New Socialist Countryside’s indicators at the county level in the province of 


Shandong], 53-54. 
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and amenities inside the villages and village officials’ leadership. Unlike 
industrialised counties where the provincial focus had been on integration 
between rural and urban communities, in less developed counties the focus 
was on improving local conditions inside the villages as rural units, in 
the hope that, with time, they would be able to meet ‘the threes and the 
fives’ of the moderately developed counties and, later, even those of the 
industrialised ones. 


Table 6.5: The threes and the fives — provincial policies under BNSC 


systems (wu da tixi =. 


KIRA) integrating 


wenzhang ASHE) to 
carry out: 


Group 1 Group 2 Group 3 
(45 strongest (60 middle counties) (30 least industrialised 
counties) counties) 
Threes | Three concentrations | Three ‘isations’ (san Three changes (san ge 
(san ge jizhong =“ es = 1b), promoting: zhuanbian =“ #6245): 
rh): . agricultural 1. from traditional 
1. concentrating industrialisation agriculture to efficient 
industries in 2. new types of ecological agriculture 
industrial zones industrialisation 2. from traditional 

2. concentrating 3. urbanisation. backward to beautiful 
population in the villages (xiumei 
counties’ and cunzhuang #24) £) 
central townships’ 3. from traditional 
seats villagers to new-style 

3. concentrating villagers. 
villagers in rural 
communities 
(nongcun xin shequ 
A PALE). 

Fives Five [integration] Five articles (wu pian Five processes (wu xiang 


gongcheng ALT FZ): 


1. 


establishing a leading 


urban-rural: 1. high-quality agricultural industry 
1. economy agriculture 2. remediating living 
2. infrastructure 2. industrialisation of environment inside 
3. employment and the county seat and the villages 
social welfare industrial zones 3. preparing, facilitating 
4. environmental 3. urbanisation and and professionally 
protection and better integration training the villagers 
development between urban and towards successful 
5. social and rural communities integration in external 
administrative 4. social undertakings labour markets 
management. in the villages, 4. establishing basic 
townships and infrastructure in the 
county villages 
5. democratic 5. building village- 


management at the 
village level. 


level organisations 
and increasing local 
leadership’s quality. 


Source: Fu et al., 


‘Guanyu dui Shandong sheng shehuizhuyi xin nongcun jianshe’, 12-17. 
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Allocating different levels of development between industrialised and rural 
counties was important to meet the national government requirement of 
adjusting BNSC to local conditions. However, as discussed in detail in the 
introductory chapter of this book, a county is not a homogeneous unit 
and can encompass a significant level of inequality. As I noted, the level of 
inequality between townships inside Chenggu was higher than the overall 
inequality between Chenggu and Beian. It is unfortunate that the province 
ignored the issue of inequality inside the counties and did not formulate 
policies to tackle this under the agenda of BNSC. Luckily, as described in 
Chapter 3, the province did not impose its vision strictly on the villages 
and the county enjoyed enough discretion to differentiate in its residential 
policies between its industrialised and rural villages. 


The bigger obstacle to choosing any but the better off villages came from 
the prefectural city’s failure to adjust BNSC in other respects to local 
conditions. The prefectural city expected villages under its jurisdiction to 
meet the same targets and judged them by the same criteria as those for 
a demonstration village. The requirements were simply too high for the 
majority of the villages to obtain. Table 6.6 presents the economic standards 
villages had to meet to pass prefectural inspection and the provincial criteria 
to be achieved by 2010. As the lists are different and refer to different units 
(villages versus counties) there were only three mutual criteria available 
for comparison. 


Table 6.6: Prefectural and provincial economic criteria compared 


Prefectural city’s requirements for | Provincial targets for 


a demonstration village (2008) counties (by 2010) 
Average per capita More than RMB7,000 RMB5,500 
annual rural income 
Villages’ annual Villages with less than 500 
collective income villagers: more than RMB100,000 


Villages with 500-1,000 villagers: Minimum of 50 per 

more than RMB150,000 cent of the villages 
should have more than 
RMB50,000 in annual 
collective income 


Villages with more than 1,000 
villagers: more than RMB200,000 


Ratio of manpower More than 60 per cent 60 per cent 
working outside of 
agriculture 


Source: For Shandong Province’s targets, see Fu et al., ‘Guanyu dui Shandong sheng 
shehuizhuyi xin nongcun jianshe’, 33. For prefectural targets, see Chapter 4, Table 4.1. 
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Both the prefecture and the province expected excess manpower to shift 
away from agriculture to non-agricultural work. This standard was fairly 
easy to meet as villagers’ work migration, as mentioned in previous chapters, 
had already become a national phenomenon, a result of China’s rapidly 
developing economy, the lack of land or work opportunities in most 
villages, and villagers’ need to make a living. The only difference was that, 
in Chenggu, most villagers could leave agriculture and still stay close to their 
homes, while in less industrialised counties, most job-seekers had to migrate 
to more prosperous areas inside or outside the province. 


The other two criteria warrant our attention. The first refers to the criterion 
of average annual individual income. The province announced the target of 
RMB5,500 by 2010. The prefectural city, on the other hand, only passed a 
village after inspection if the villagers’ average annual per capita income was 
more than RMB7,000. The criterion of RMB7,000 was very high, even in 
industrialised Chenggu. According to official data, in 2007 the average per 
capita rural income in Chenggu was RMB6,038. Yet only 2.5 per cent of 
the townships’ villages met the standard of RMB7,000, while 42 per cent 
of the villages had an average annual per capita income of less than the 
provincial standard of RMB5,500.*° 


The second criterion refers to the villages’ collective incomes. The province 
set a minimum level for annual collective income of RMB50,000 and stated 
that at least 50 per cent of a county’s villages should meet this criterion. 
My own interviews in Chenggu revealed that an annual collective income 
of RMB50,000 was fairly low in the county. Most of the villages I visited, 
both those that had started redevelopment and those that had not, met 
this level. Yet, the prefecture had raised the required standards to more 
than RMB100,000 in small villages with a population of fewer than 500 
inhabitants, more than RMB150,000 for medium-sized villages with 500- 
1,000 inhabitants and more than RMB200,000 for large villages with more 
than 1,000 inhabitants. Industrialised villages in Chenggu were likely to 
enjoy high collective incomes, and RMB200,000 was fairly low for them. 
But, for many of the non-industrialised villages, where prospects for 
increasing collective income were limited, the prefectural standard was out 
of reach. With inspection standards heavily weighted on high prefectural- 
set economic measures, only the better off villages were in a position to pass 
inspection. 


30 Author’s calculation based on Chenggu County Statistical Yearbook, 2008. 
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Conclusion 


Local officials are rational actors. As such, they are motivated to undertake 
rational actions that will ensure maximum personal gains and benefits and 
minimum sanctions. The unique structure of the Chinese political system 
and the coexistence of patterns of vertical administrative hierarchy (tiaotiao) 
and local regional controls (kuaikuai) as potential determinants for local 
official’ behaviour have been well discussed in the literature. In reality, 
however, it seems that too often scholars have tended to overlook the basic 
question of autonomy and (genuine) discretion. Indeed, as this chapter 
has shown, a blind attribution of high levels of discretion and autonomy 
to grassroots officials’ conduct and decision-making risks over-simplifying 
a much more complex story. By presenting a series of institutional obstacles, 
my research shows that, although township and county officials have 
indeed selected the better off villages and invested in redeveloping them 
first, pushing rural, remote and poor villages to the bottom of the list, it 
would be unfair to judge them negatively for this. As the lowest ranked 
operatives in the political hierarchy, they were unable to resist the system 
that pushed them towards a single rational solution. That better off villages 
were the easiest to redevelop, giving them guaranteed access to their political 
superiors commendation, was a bonus. They were under pressure to 
present quick, quantitative successes; villages were expected to bear most of 
the redevelopment’s costs; and there were no preferential policies to assist 
villages with financial constraints. In Chenggu, villages that did not enjoy 
preferable economic conditions would not have been able to pass inspection, 
no matter how well they redeveloped their physical environment. Together 
with a need to present exemplars, and in circumstances where no-one in the 
hierarchy endured sleepless nights for leaving the poor behind, the die was 
cast: village redevelopment became a subsidised program for richer villages, 
and there was very little that grassroots officials could do about it. Indeed, 
selecting better off villages as demonstration units and creating ‘showcases’ 
was a manifestation of grassroots officials’ weakness and their submission 
to their superiors in a system that sanctifies the politics of command as its 


backbone. 


But why was the Village Redevelopment Program constructed this way? 
Why did authorities at the highest level not intervene when government 
subsidies were channelled mainly to prosperous villages?) Why would the 
prefectural city in Shandong demand such high standards knowing (after 
surveying its villages in 2005) that they were too high for many of the 
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villages to meet? And why, instead of confronting inequality and economic 
disparities (e.g. by privileging the weaker villages), did the redevelopment 
program do the contrary, exacerbating discrepancies between the best off 
and worst off in each county and region? 


This chapter points to a fundamental failure in the implementation 
of the Village Redevelopment Program. Instead of confronting the 
generators of inequality and economic disparities, authorities incorporated 
the redevelopment program into ‘old’ policy lines. What I have called 
institutional obstacles are, in fact, long-practised governing principles that 
have guided policy implementation and superior—subordinate relations in 
rural China since the early days of the People’s Republic. From all indications, 
the local leaders are accustomed to this approach and accept it without 
question. Most notable are mobilisation to present visual successes (even 
when circumstances are less than ideal), the practice of benefiting the strong 
and the already better off, and top-down auditing policies. Indeed, a study 
on the implementation of BNSC found that when provinces abandoned the 
practice of constructing demonstration villages, local governments applied 
more egalitarian methods of resource allocation.’ 


31 Ahlers and Schubert, ‘Strategic Modelling’, 831-49. 
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Conclusion 


The emergence ofa market economy in China in the 1980s was accompanied 
by an expansion of economic and social disparities and inequality between 
rural and urban populaces. The income gap increased steadily; rural services, 
public amenities and village infrastructure were typically significantly worse 
than those of the cities and even rural towns; and, in many areas, relations 
between villagers and grassroots officials deteriorated. In the early 2000s, 
rural China went through a governance crisis and a deterioration in social 
stability. This unfortunate reality was an outcome not only of market forces 
and liberalisation but also of the state’s deliberate discrimination against 
rural areas and their inhabitants through the persistence of socialist-era 
discriminatory institutions and, since the mid-1980s, a state policy to 
develop cities and urban economies while deliberately neglecting rural areas. 


Inequality was also followed by a significant change in the official narrative. 
During the Mao era, the state perceived villagers as spearheading the 
revolution and its goal of establishing a new society. Following this view, 
officials exalted rural austerity as fostering revolutionary consciousness. 
This view of rural settlements and society, however, changed dramatically 
during the reform era. Now authorities criticised villages as ‘dirty 
(zang HÈ), chaotic (uan TL) and poor (cha #2)’. They saw inadequate rural 
infrastructure and public amenities, poor access to low-quality services, 
poor hygiene and a lack of planned development as detrimental to China's 
project of modernisation. Many criticised villages as habitats of ‘low quality’ 
(suzhi di 34Jui{&)—people who suffered from backward thinking and 
old-fashioned customs and behaviour. Under such perceptions, the entire 
structure of the countryside was a problem. Traditional rural housing was 
too large and wasted too much land, and villages were too dispersed to allow 


177 


178 


REDEVELOPING CHINA'S VILLAGES IN THE TWENTY-FIRST CENTURY 


improvements in infrastructure, public amenities and services due to the 
high cost of upgrading each and every village. The die was cast: if China 
was to succeed in its modernisation project, the government had to change 
its rural areas. 


The Village Redevelopment Program was announced as a central component 
of China's vision of converting rural areas into a ‘new socialist countryside’. 
Its importance lay in its ambitious attempt to reshape rural lives and introduce 
permanent changes into the living environment. This was most notable in 
areas that had started implementing the centre’s policy of constructing rural 
communities (nongcun shequ RITME), such as in Chenggu. Under this 
program, local officials led a total reshaping of the countryside, merging 
villages together into city-like residential compounds, often dominated by 
multistorey apartment buildings. In these new residential areas, Chinas 
central planners expected villagers to enjoy a modern living environment 
with high-quality infrastructure and highly accessible basic services; modern 
apartments; commercial services; cultural and leisure-time activities; high- 
standard hygienic conditions; better transportation and accessibility; and 
communal services such as welfare support, civil mediation, social security 
and policing. Equally importantly, the construction of apartment buildings 
was expected to save land, an essential resource for development. 


Officials in industrialised Chenggu welcomed this policy as an important 
step towards further boosting the local economy and better integrating the 
county’s rural and urban populaces. In line with these aims, local officials 
placed many of the new rural communities adjacent to rural towns where 
they served as de facto suburbs, sharing the towns services and infrastructure. 
The county also invested in development of its excellent road networks and 
public transportation services, with buses running regularly from all the 
villages and new-style rural communities to the towns and the county’s 
economic zones. 


While planners expected increasing numbers of villagers in Chenggu to 
eventually move to new residences, most notably to multistorey buildings 
in large residential communities, the officials in predominantly agricultural 
and economically drowsy Beian were more sceptical about how appropriate 
such restructuring was to their local economic circumstances. Consequently, 
villagers in Beian were likely to stay in their original villages and housing. 
Yet the Village Redevelopment Program introduced significant changes in 
Beian’s rural areas. Paving roads was a major project: in just four years, the 
county was able to establish a comprehensive rural paved-road network, 
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with all the administrative villages in the county having, for the first time, 
at least one paved access road. Installation of running water was another 
major project, and the number of villages and villagers enjoying running 
water increased steadily. Villages that were chosen to participate in the 
redevelopment program experienced significant upgrading of their physical 
living environments, which included paving the village’s entire road system 
and alleys, introducing garbage disposal facilities, building cultural and 
sports facilities, greenification and more. The number of rural households in 
the county with home biogas pits also steadily increased, providing villagers 
with cheap energy for lighting and cooking as well as hygienic toilets. 


While Chenggu and Beian counties implemented the Village Redevelopment 
Program very differently, important aspects of the outcomes were ultimately 
similar. In both counties, officials diverged significantly from the program’s 
original goal of decreasing social disparities and inequality, instead 
channelling government resources to those who were not lacking, while 
leaving behind those with greater need. To reconcile the puzzle of different 
implementation resulting in similar outcomes, this book has shown how 
the implementers were embedded in a larger economic-political-social 
environment that shaped much of their decision-making and conduct. 


Variance in Policy Implementation 


It may not be surprising to detect variance in local governments’ modus 
operandi in a country as large as China and under a political regime that 
has welcomed decentralisation as part of its rule, that values the importance 
of experiments and the need to adjust local undertakings to reality, and 
in which power fragmentation and lack of accountability are prevalent. 
Yet, without systemic research, the extent of divergence between localities in 
China remains indistinct. The case of the Village Redevelopment Program 
shows that, at least in some contexts, divergence is significant. 


Apart from different interpretations of the policy (whether villagers should 
be pushed to move to new housing or not), we have also seen that, in the 
two counties, different levels of the local state played very different roles 
during implementation. In Beian, the provincial government played a 
significant role in providing subsidies to support redevelopment projects 
and was directly involved in supervising the implementation, while in 
Chenggu, grassroots officials perceived the province as being detached 
from implementation (apart from providing subsidies for road paving). 
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The prefectural city, however, played a very significant role in supervising 
and monitoring implementation in Chenggu, while local officials in Beian 
tended to disregard the prefecture as an insignificant player (partly because 
provincial involvement overshadowed the prefecture). 


Chenggu and Beian also presented distinct approaches to local 
implementation. Chenggu took a government-oriented approach that 
emphasised formalism, hierarchical relations between supervisors and 
subordinates, and transparency. In this approach, local officials valued 
standardisation as a means of guiding and controlling villages’ redevelopment 
and allocated subsidies in a way that increased the accountability of both the 
implementers and the recipients. They attached subsidies to specific items 
and allocated them in accordance to publicly known criteria. Inspection 
was highly institutionalised with several governmental levels conducting 
strict and standardised on-the-spot inspections in every village under 
redevelopment. 


In Beian, on the other hand, implementation was less hierarchical and less 
formal. The county took a more village-oriented approach and was more 
welcoming to local initiatives. Officials did not attach subsidies to specific 
items and villages received financial credit for everything they constructed. 
Subsidies, however, were calculated mainly based on the total investment of 
the villagers, a clear advantage to better off villages to grab larger parts of the 
government subsidies’ pie. 


At the heart of these changes lay significant differences in officials’ perception 
of villagers and of their role in implementation. The prominent attitude 
among township and county officials in Chenggu was that the Village 
Redevelopment Program was, first and foremost, a government project, and 
many pointed towards the government as the most important player in the 
operationalisation and implementation of the policy. They openly distrusted 
the villagers’ integrity and tightly regulated their conduct. In their view, the 
villagers were mainly expected to approve and to implement a generic list of 
targets and performance standards, dictated by the prefectural city, which 
they inspected and subsidised. In cases where the construction of rural 
communities and multistorey buildings had begun, attentiveness to the 
villagers’ vantage point declined even further. Local officials and even village 
leaders in Chenggu disparaged households who were reluctant to participate 
due to economic distress. They had little tolerance for villagers who desired 
not to spend so much of their own money on new residences, or for villagers 
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who refused to leave their familiar living environment and change their 
familiar rural lifestyle. Officials considered these as nothing more than 
manifestations of rural ‘backwardness’, which needed to be rectified. 


Conversely, in Beian, local officials tended to point towards the villagers as 
the most important players in implementation. Some township and county 
officials even referred to them as partners. They were less critical regarding 
the villagers’ integrity (at least publicly). Provided redevelopment met the 
higher-level authorities’ basic demands, they were willing to accommodate 
villagers’ self-perceived needs and their preferred investments. And, as long 
as the villagers’ reconstruction efforts were reasonable, they cared less for 
fixed standards. 


Divergence was also noticeable in the way the two counties handled the 
same governing principles and institutions. Although both counties 
supported the strategy of developing ‘demonstration villages’, and although 
both diverged significantly from genuine modelling and decentralised 
experimentation, Chenggu and Beian differed significantly from each other 
in their articulation of ‘demonstration villages. Officials in Beian walked 
a more traditional path by assigning an active modelling role to such 
villages. Their hope was to present exemplars to influence the rest of their 
communities, and there was an absence of clear and stiff criteria to recognise 
a village as a ‘demonstration village’. 


By contrast, in Chenggu, the prefectural city routinised the creation of 
demonstration villages by imposing quotas from above and articulating 
clear and measurable targets for a village to become a demonstration unit. 
As part of this perception, officials viewed the title ‘demonstration village’ 
as a bureaucratic title and did not really expect any modelling qualities 
to emanate from their shining examples, while hoping that eventually all 
villages would become ‘demonstration villages’. 


Similar Outcomes 


Prioritising the better off in the selection of villages for redevelopment was 
not undertaken in a clandestine manner. It was transparent and explicit in 
local official documents and was openly discussed during my interviews. 
Thus, officials in both counties totally ignored the Village Redevelopment 
Program’s original goal of decreasing economic disparities and inequality. 
This was most noticeable in Chenggu, where a significantly larger number 
of villages participated in the program. Even when redevelopment was 
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expanded to include more than a quarter of the county’s villages, local 
officials continued to redevelop villages mainly in the county’s most 
industrialised areas. 


Redeveloping the Villages: 
The Main Shapers 


What influenced local officials in each of the counties to operate in the ways 
they did? Why did each of the counties take a different implementation 
approach and why were outcomes in each of the counties ultimately similar? 
The claim of this book is that officials’ conduct in both counties, as well 
as their overall attitude towards rural society, was primarily an outcome of 
two main shapers that influenced their decision-making and conduct: local 
economic conditions and the politics of command. 


Economic conditions played a significant role in local officials’ support 
of the idea of creating new ‘rural communities’ and merging villages in 
Chenggu. In such an industrialised county, officials perceived that villagers 
could afford to buy new apartments or townhouses. Moreover, Chenggu 
had already reached a level of development where officials could see benefits 
in urbanising rural areas by constructing rural communities to save land; 
in better integrating rural and urban areas; and in providing a modern, 
city-like living environment for the villagers. Yet, although officials 
supported the idea of moving villagers into multistorey buildings, they 
did not impose residential models in most townships in the early years 
of implementing the redevelopment program (2006-8). The result was a 
large variety of different housing between villages. In the most prosperous 
villages, inhabitants moved to multistorey buildings (in a few cases, as noted 
in Chapter 3, this was also a result of direct instructions by the township 
government), while other villages built multistorey housing side by side with 
new townhouses. In a few villages, residents deemed multistorey buildings 
not desirable (due to perceptions of inconvenience or due to the high costs 
involved in the construction of these buildings) and housing construction 
consisted of new townhouses only. Yet, in 2009—two years after the county 
was included in the Ministry of Civil Affairs’ national list of counties 
chosen to experiment with the construction of rural communities— 
attentiveness to local desires was pushed aside in favour of the politics of 
command when the county government drew up its plan to concentrate 
all villages in 173 residential communities. Very soon thereafter, several 
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townships changed their housing regulations to support the county’s master 
plan of constructing rural communities, forbidding any form of construction 
other than apartment buildings. Construction of rural communities gained 
high momentum, especially in the industrialised townships. 


Local officials in Beian, on the other hand, could not see many advantages in 
moving villagers. In their view, relocating residents would impose significant 
expenses on them and on the county government, which would find it hard 
to pay compensation. They also perceived that being forced to purchase 
new housing was contrary to the interests of many of the local people who 
migrate away from the villages for most of the year. For county officials, the 
most urgent need was to strengthen the rural towns’ economies. Only then 
would they consider reshaping the rural areas. 


The interaction between higher-level officials’ intervention (or lack thereof) 
on the one hand, and local economic conditions on the other, also played 
an important role in shaping local approaches towards implementation. 
In Chenggu, the decision of the prefectural city to circulate a list of 
quantitative targets and detailed performance standards, and its tight 
supervision of redevelopment, resulted in a paucity of local discretion. The 
whole system was shaped around meeting the prefectural city’s list. Even if 
not intentionally, the existence of a list of targets from above pushed the 
county towards standardisation. I used the term ‘politics of duplication’ to 
describe the tendency of lower levels to emphasise the hierarchical nature 
of the political system by almost blindly embracing and institutionalising 
higher-level policy interpretations and targets. The monetary strength of 
villages in Chenggu and their ability to finance redevelopment expenses out 
of collective income, as well as inherent distrust in the villagers’ integrity and 
their grassroots leadership, also contributed to redevelopment in Chenggu 
becoming a highly supervised inter-government project. 


In Beian, high-level officials did not involve themselves in the redevelopment, 
and the county government took the leading monitoring role. Yet the 
province expected success and only gave subsidies on condition of proven 
successful redevelopment. Under these circumstances, and when townships 
lacked finance and villages lacked collective income, county officials 
needed provincial subsidies and villagers’ investments in their homes 
and infrastructure to meet provincial expectations. As I demonstrated in 
Chapter 4, the need to spur local investment without provoking social 
unrest and discontent served as an important shaper of the programs 
implementation in Beian. To encourage villagers’ investments, the county 
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officials introduced two mechanisms: 1) attentiveness to local needs and self- 
investments and 2) fostering competition between villages over resources. 
Under these circumstances, ignoring the villagers’ desires and alienating 
them from decision-making processes regarding the redevelopment of their 
own villages was less of an option in Beian than in wealthy Chenggu. 


State intervention and local economic conditions also played a role in 
regulating the creation of ‘demonstration villages’. In industrialised 
Chenggu, the prefecture set higher quotas of villages for redevelopment 
than the province of Anhui, and the creation of demonstration villages fell 
into a routine. By 2010, the prefectural city had already recognised about 
a quarter of the villages as ‘demonstration villages’, and officials expected 
this number to continue rising in the coming years. 


Walking different paths of implementation, however, was arguably less 
important than the fact that both counties prioritised the better off villages 
over others. Ironically, both counties shaped a national policy that initially 
proclaimed its intention to decrease inequalities into a program that left 
the poor behind. Explaining this irony, I concluded that higher levels of the 
regional and local states, by their instructions and expectations, crafted 
a governing environment in which grassroots officials, as rational players, 
had no option but to choose the better off first. 


Policy Implementation in Contemporary 
Rural China: Studying Discretion 


The question of discretion can assist in understanding policy implementation 
by enabling us to view implementation through the eyes of the 
implementers. It helps explain the special position of the implementers and 
offers a paradigmatic view of the entire process of policy implementation. 
By doing so, it becomes evident that while many scholars have, in fact, 
touched the elephant, as in the story of the blind men and the elephant,' 
it is only at the aggregate level that the elephant itself can be revealed. 


1 The story of the ‘Blind Men and the Elephant’ is about several blind men who encountered an 
elephant for the first time. Since they could not see it, they touched it to understand its shape. However, 
each one of them touched a different part of the elephant and therefore concluded a different shape. 
When they discussed what the elephant looked like they fell into quarrel, not being able to realise the 
complex shape of the elephant. When applied to social science, this story implies that social phenomena 
are often complex and scholars in their debates may touch various aspects of a complicated reality but 
often fail to see the aggregated whole. 
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To conceptualise discretion, let us briefly observe the structure of the Chinese 
political system and the position of the implementers in linking state and 
society. In contrast to other regimes (most notably a federal regime) in 
which the central/national level and local/municipal levels are distinct 
in their responsibilities—formulating policies and executing them (as long 
as the municipal/local level does not violate national principles, rules and 
regulations) —this distinction is very blurred in China. While every level in the 
political hierarchy is responsible for managing its own jurisdiction according 
to local needs and circumstances, it is also responsible simultaneously for 
executing higher-level policies and regulations. For the higher levels, this dual 
position of enactor and executor is not a real day-to-day matter, as they are 
detached from rural reality, and the higher level’s responsibility as executor 
may be summed up as formulating policy documents and circulating them 
to the level beneath. But, this becomes a real dilemma for grassroots officials, 
especially when policies from above stand in contrast to local needs and 
interests. It is this triangle—the need to execute policies and demands from 
above; the need to manage and regulate their own area of jurisdiction, and to 
sustain the local bureaucratic machine; and the need to serve the people and 
local communities—that forms the most basic framework for understanding 
and evaluating grassroots officials’ decision-making and conduct.’ 


The presumption when studying discretion is that each of these factors make 
separate demands on grassroots officials that they must reconcile during 
implementation. Only after reconciling these pressures can grassroots 
officials exercise genuine discretion—if there is any space left for them—to 
shape implementation (and therefore its outcomes). From this view, policy 
implementation is a delicate contexture of subjection to pressures on the 
one hand and genuine discretion on the other. 


A thorough understanding of policy implementation must refer to three major 
questions: 1) why are policies implemented, 2) how are they implemented and 
3) what outcomes and impacts have they achieved? Discretion relates directly 
to the first two questions and indirectly to the third question. In the following 
I will elaborate on each of the first two questions. When added together, this 
can be viewed as a two-step model for analysing policy implementation. After 


2 Thomas Bernstein and Xiaobo Lü have depicted this well. In their words: 
A good many village cadres felt trapped by their situation: “We are all peasants, our families 
contract for land, we understand the peasants, but who understands us? ... We get blamed 
by both sides. The higher levels demand money from us ... each year we have to ask several 
times, causing the elders and our relatives to feel offended.’ It is quite plausible that some of 
these cross-pressured cadres might have led collective protest. 

See Bernstein and Lii, “Taxation without Representation’, 758. 
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discussing discretion, I will show that applying this perspective to analyse 
the case of the Village Redevelopment Program teaches us some new lessons 
about China and the operation of its state bureaucracy. 


Step 1: Why Do Grassroots Officials Implement 
Policies? 


The question of why grassroots officials implement or refrain from 
implementing policies has attracted much attention from scholars. Based 
on the literature and the case of the Village Redevelopment Program, 
Chart 7.1 offers a general mapping of the main influences on the decisions 
of grassroots officials about whether to implement a policy or not. 
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Continuous-line arrow = pressures on implementers 

Broken-line arrow = grassroots officials’ capacity to defy pressures 

M = magnitude of pressures and local officials’ capacity to defy or ignore them 


Chart 7.1: Why are policies implemented? 
Source: Compiled by author. 
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It is common for scholars to point to power relations and means of coercion 
to explain why some policies are implemented while others are not. This 
is not entirely surprising, as most studies of policy implementation focus 
on cases of selective implementation of unpopular policies. A general 
typology of the body of knowledge would entail what we can call ‘pressures 
from above’, ‘pressures from below’ and ‘implementation feasibility’. 
Scholars who have studied pressures from above have tended to focus on 
the hierarchical nature of the Chinese political system and the politics of 
command as the main explanatory factors. Some have focused on several 
policy questions, for example: To what extent has the national party-state 
succeeded in conveying a message that a policy is high priority and must 
be obeyed? Are messages regarding the policy and its targets clear? Does 
the message conveyed by the centre suggest unanimous support at the top 
for the policy? Do the policy goals clash with other policies and does this 
decrease (or increase) the prospects that it will ultimately be implemented 
by grassroots officials?? The question of funding is also seen as an important 
factor that may have an impact on local officials’ decisions. This is especially 
important when remembering that most localities in China are in heavy 
debt.‘ Others have suggested focusing on the immediate relations between 
superiors and subordinates, giving special attention to mechanisms such as 
the ‘one-level-down management and the ‘Cadres Responsibility System’, 
which the central government introduced in the 1980s in its attempt to 
control local agents and secure their loyalty. 


Local communities may also pressure grassroots officials to influence the 
implementers to carry out popular policies and refrain from taking on 
unpopular ones. Formal mechanisms, such as grassroots elections, and less 
formal mechanisms, such as rightful resistance, writing letters of complaint 
and petitions, protests and appeals to social affinity, are examples of 
what rural communities can undertake in their attempt to influence the 
implementers.° Local capacities also play a role in deciding local officials’ 


3 Rosen, ‘Restoring Key Secondary Schools’, 351; O’Brien and Li, ‘Accommodating “Democracy”, 
478-81; Lieberthal, ‘Chinas Governing System’, 6-7; Zweig, ‘Context and Content’, 255-83; White, 
‘Implementing the “One-Child-Per-Couple”’, 284-317; Edin, ‘State Capacity’, 36; Wright, ‘State Capacity 
in Contemporary China’, 185-86; Kennedy, ‘State Capacity and Support’, 383—410; Harding, Organizing 
China, 350-51. 

4 Zhao, “The Debt Chaos, 36-44; Zhao, “Hard-Pressed Township Finances’, 45-54; Göbel, 
The Politics of Rural Reform, especially ch. 2. 

5 Ho, Rural China in Transition, 221-25; Edin, ‘State Capacity’, 35-52; Whiting, Power and Wealth, 
ch. 3; O’Brien and Li, ‘Selective Policy Implementation’, 171-74. 

6 — See, for example, O’Brien and Li, ‘Selective Policy Implementation’, 176-80; O’Brien and Li, Rightful 
Resistance; Bernstein and Lü, Taxation without Representation; Tsai, Accountability without Democracy. 
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approach towards a policy. For example, whether or not a local government 
has the professional ability and equipment may be crucial to its ability to 
meet required goals.’ 


Of course, we should not assume that every time officials are required to 
implement a policy or meet a certain goal they are likely to confront all of 
these pressures. Depending on the context, various pressures may or may 
not be present. But, even when pressures are applied, local officials may still 
have a wide range of options to defy them according to their own interests. 
The question of the magnitude of existing pressures and of grassroots 
officials’ ability to defy them, therefore, is essential to understanding 
local officials’ priorities. The most notable examples are the goals of social 
stability and adherence to family planning, for which any violations may 
endanger local officials’ professional careers. In such cases, the magnitude 
of superior—subordinate relations are so strong that it obscures all other 
considerations. After the officials have reconciled all of the pressures, they 
are then likely to decide a policy’s destiny. 


The Village Redevelopment Program fits poorly into this body of policies 
that has so far dominated the literature. This is because it represents a group 
of policies that scholars have paid insufficient attention to while researching 
policy implementation in China. These are policies that officials do not 
implement because of coerciveness but (mainly) because they welcome 
them as coinciding with local needs and interests. 


To be sure, commandism and subjection to superiors are indispensable parts 
of the implementation of any policy in China. In the case of the Village 
Redevelopment Program, almost none of the villages in Beian and Chenggu 
had redeveloped themselves before the announcement of BNSC. Officials 
from both counties made it perfectly clear that superiors expected them 
to implement this program, which was among the foci of the Chinese 
Communist Party’s and State Council’s national agenda. The involvement 
of higher levels and the act of institutionalising the program by establishing 
designated offices and leading groups, headed by the most senior political 
figures in the county party/government, and the incorporation of villages’ 
redevelopment into performance evaluations of the townships’ work, all 
conveyed a clear message to grassroots officials that rejecting or ignoring the 
redevelopment program was not an option. 


7 See, for example, Swanson, Kuhn and Xu, ‘Environmental Policy Implementation’, 486-87. 
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However, county and township officials in both counties did not refer to 
commandism or coercion to explain the reasons for implementation in their 
localities. From their viewpoint, the state was not implementing this policy 
against their will and they did not perceive their superiors as coercive figures. 
On the contrary, officials often expressed great support for redeveloping 
their villages, and praised the centre for announcing the BNSC policy. They 
perceived higher government levels as partners for achieving a common goal 
despite their role as inspectors and monitors. 


Local support was an aggregated outcome. First, grassroots officials in both 
counties agreed that solving social disparities and decreasing inequality 
between rural and urban populaces, two main goals of BNSC, were 
needed not only for the sake of China’s social stability and a prosperous 
national economy but also, more concretely, to boost the counties’ local 
economy and their residents’ wellbeing. Second, local officials did not 
experience implementation as burdensome. Most important was the fact 
that many villagers, similar to local officials, supported the policy and its 
goals. As those who were located on the inferior side of the urban—rural 
disparities equation, they shared the desire and were willing to contribute 
to introducing significant changes into their rural reality. The allocation 
of government subsidies to support the redevelopment project facilitated 
further local support. Although covering only a small part of the total 
expense, even in wealthy villages where redevelopment costs did not impose 
any economic burden on local coffers, villagers expressed their gratitude to 
the central and local government(s) for their material support. From the 
villagers’ viewpoint, this was another facet of the larger picture of a new stage 
of state—society relations that had emerged following the announcement of 
the BNSC program. Significant government investments in rural areas in 
education and healthcare insurance, as well as direct subsidies? to agriculture, 
strengthened this view. 


Another important factor that influenced local views was the expectation that 
local communities would bear most of the redevelopment cost and not the 
government. Although there was an implicit expectation that governments 
at all levels would support redevelopment projects financially, in both 
counties, superiors paid attention to townships’ and village governments’ 
economic conditions, and poor townships were largely exempted from 
bearing this financial cost. Moreover, since in both counties redevelopment 


8 On the central government allocating direct subsidies to rural areas in the 2000s, see Lin and 
Wong, ‘Are Beijing’s Equalization Policies’, 23—45. See also Chapter 1 (this book). 
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did not involve all villages, local officials had not (yet) had to confront cases 
of reluctance. Last, by delineating only the general lines of the policy, the 
centre left enough room for the local state’s bureaucracies to interpret and 
operationalise the policy according to their perception of local conditions. 


Step 2: How Are Policies Implemented? 


After a decision to carry out a policy has been made, officials organise 
implementation. As noted, local government modus operandi has not been 
subject to systematic research, and this book meets this gap in the literature. 
By integrating the questions of why and how policies are implemented into 
a unified model for analysing the entire process of policy implementation, 
I am suggesting that the modus operandi of the local state should also 
be analysed from the same theoretical perspective as the question of why 
policies are implemented—that is, as a culmination of reconciling pressures 
on the one hand and genuine discretion on the other hand. Locating the 
modus operandi in between discretion and coercion applies to popular 
and unpopular policies alike, leading to the question of how to ensure 
successful implementation. 


Since policy implementation normally occurs at the lowest ranks of the 
political system, we can expect the main possible shapers to involve 
the immediate superiors (as the link between grassroots levels and higher 
levels of the political hierarchy) and/or local communities as recipients of 
the policy (although factors such as whether a local government has the 
professional ability and equipment may influence modes of implementation 
as well). Chart 7.2 presents a general mapping of the main shapers of the 
modus operandi of grassroots officials. 


While studies of implementation have observed the significant role 
supervisors play in setting targets and pushing their subordinates to meet 
them, they have not taken the further step to question the role supervisors 
play in deciding how these targets are to be met. The case of the Village 
Redevelopment Program shows that supervisors can play a very significant 
role in how policies are eventually carried out on the ground. Practices 
of setting quotas and quantitative targets, operationalising the policy, 
delineating clear criteria for inspection and supervising have all reinforced 
loyalty to superiors’ instructions and significantly decreased implementers’ 
discretion regarding the implementation strategies and modus operandi. 
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Pressures from above 


The immediate superiors, in regard to: 
* governing principles 
* supervision capacity 


Degree of local discretion in how 
to implement the policy 


Community, in regard to: 
+ financial capacity 
* resentment and social 
instability 


Pressures from below 
Legend: 


Continuous-line arrow = pressures on implementers 


Broken-line arrow = grassroots officials’ capacity to defy pressures 
M = magnitude of pressures and local officials’ capacity to defy or ignore them 


Chart 7.2: Possible shapers of the modus operandi of grassroots officials 
Source: Compiled by author. 


Regarding local communities, scholars have blurred the questions of how 
and why local officials implement policies as against general questions about 
these communities’ ability to curb local officials’ discretion and predatory 
behaviour. Researchers have discussed mechanisms such as electing 
grassroots officials, writing letters and lodging complaints to the media or 
the ‘letters and visits offices (xinfang bangongshi [AVIZ MANE), learning 
relevant laws and suing officials for malpractice, ‘resisting rightfully’, 
protesting and using violence, and appealing to social affinity as possibly 
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influencing implementers’ decisions and their modus operandi. In addition, 
in the village redevelopment case, as we saw in previous chapters, avoiding 
social instability and taking account of the financial capacities of the 
different communities played a significant role in shaping conduct and 
implementation approaches. 


Looking at ‘discretion’ in the modus operandi, the case of the Village 
Redevelopment Program teaches us significant lessons about contemporary 
China. First, it testifies to the vitality and importance of a politics of 
command, in shaping implementers’ decision to go (or not to go) ahead and 
how to do so. One of the differences in modes of implementation between 
Chenggu and Beian was the manifestation and magnitude of a politics of 
command in each of the counties. As we saw, officials in Chenggu expressed 
high levels of loyalty and conformity to their superiors. This was also true 
of officials in Beian in cases where higher levels intervened with clear 
instructions (such as the provincial demand to redevelop 25 ‘demonstration 
villages’; although the county could have chosen to redevelop more, it chose 
to follow the exact original quota as imposed from above). Conformity to 
local commands and governing principles also pushed local officials in both 
counties to choose the better off first and bolstered their notion that there 
was nothing they could do to assist the poorer communities. When they 
had to decide between conformity with superiors views or attentiveness 
to communal needs, the implementers’ choice was clear: loyalty to superiors 
came first. 


Shifting away from issues of unpopular policies and selective policy 
implementation, the Village Redevelopment Program presents a new 
kind of accountability that, to date, has attracted much less scholarly 
attention. In this kind of policy implementation, the ‘traditional’ top-to- 
bottom coercive structure to impose unwanted policy targets from above 
diminished, in favour of cooperation and attentiveness, creating symbiotic 
relations between residents, villages and local governments in which each 
player was dependent on the others for successes and benefits. This was 
a direct result of the delicate social-political-economic construction of 
the redevelopment program. Its desire to meet a real need was what 
facilitated its welcome by grassroots officials and villagers. Subordinating 
redevelopment to avoidance of resentment and social instability served as 
a buffer against ‘crash-campaign implementation.’ The lack of unrealistic 


9 The notion ofa ‘crash campaign’ is taken from Greenhalgh and Winckler, Governing Chinas Population. 
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targets from above created a relaxed implementation atmosphere in both 
counties, and the existence of government financial support to distribute 
to villages encouraged grassroots participation. Unlike cases of unpopular 
and/or extractive policies, or even previous developmental policies that were 
often used to justify ill-conceived investments and wasteful construction," 
successful implementation was not perceived as a zero-sum game, but 
instead as a win-win situation. 


Moreover, the case of the Village Redevelopment Program shakes one 
of the most common conceptualisations of hierarchical relations in the 
Chinese political system—the paradigm of principal—agent relations.'' As a 
top-down approach, a main assumption of this model is that successful 
implementation of a policy is dependent on the ability of the principal 
to control his/her agent. However, the Village Redevelopment Program 
presents a very different situation. Choosing the better off first, thereby 
sabotaging the original goal of the policy, was not a consequence of the 
principal’s inability to control the agent. Grassroots officials did not 
shun their superiors’ understanding and operationalisation of the policy 
in either county. On the contrary. Officials in both Chenggu and Beian 
were obedient and loyal to their superiors’ commands and expectations. 
The problem was that the principal himself issued governing directives that 
significantly narrowed the prospects of local officials meeting the BNSC 
policy’s original goals in one of its most central aspects. The understanding 
that superiors, at all levels of the political system, have the power not only 
to decide a policy but also to sabotage it and reduce its prospects of success 
by their own commands and governing principles provides an alternative, 
yet complementary, understanding of state capacity in post-Mao China. 
Indeed, when this happens, even in cases of popular policies in which all 
players share the will for success, there is very little that implementers can 
do to change the fate of the policy. 


So what are China's prospects of succeeding ultimately in its ambitious project 
of village redevelopment and in decreasing social disparity and inequality? 
On the one hand, this book is optimistic. No doubt, by announcing the 
BNSC program, China has entered a new stage of state—society relations. 
This is a stage in which the state, at its highest levels, is willing to take 
responsibility for rural areas and to allocate significant amounts of resources 
to support rural problems. 


10 I thank Professor Li Lianjiang for highlighting this point. 
11 The principal—agent relations framework is discussed in Chapter 1. 
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The sense of urgency in decreasing rural—urban disparities and improving 
rural wellbeing has continued under the current leadership of Xi Jinping 
and Li Keqiang, with an ambitious goal of completely eradicating absolute 
poverty in rural areas!” and establishing a ‘moderately prosperous society’ 
(xiaokang shehui / NIEA) by 2020. New national policies were announced 
to further guide rural development nationwide, including (to note a few 
examples) policies of constructing ‘beautiful villages’ (meili xiangcun X 
NA N),2 ‘rural vitalization’'* (xiangcun zhenxing ZS HRS4) and the 
‘three clean-ups (san ging = jfi), three transformations (san gai =W), 
three constructions (san jian =4#) and “three-isations”’ (san hua =). 
Meanwhile, the BNSC ostensibly began losing momentum."® Yet, a close 
observation of these (and other) recent policies reveals many similarities in 
their vision of a developed Chinese countryside in the twenty-first century. 
Policies have continued along the lines introduced and developed under 
the BNSC paradigm, including rural urbanisation, urban—rural integration, 
rural inhabitants’ relocation, improving rural infrastructure and social 
services, ecological and environmental protection, improving the local rural 
economy and fiscal government prioritisation.” 


This paradigmatic continuity at the national level was reflected in continued 
efforts to redevelop villages in Chenggu and Beian.'* In Chenggu, a new 
policy called san hua (=4t, the three-isations) was introduced to guide 
villages’ redevelopment, focusing on three large areas of improvement: 


12 Eradication of absolute poverty refers to guaranteeing the population of China’s poorer rural areas 
with food, clothing, safe housing, free education and basic medical care. See, for example, ‘China Near 
to Eliminating Poverty’, China Daily, 27 December 2019, www.chinadaily.com.cn/a/201912/27/WS5 
e04ebbaa3 1 0cf3e35580e33.html, accessed 31 October 2021. Some have criticised the CCP for ignoring 
urban poverty and for targeting only low standards of wellbeing in the rural areas. See, for example, 
Westcott and Wang, ‘Xi Jinping Is Determined’. 

13 This policy has gained momentum, particularly since 2014, under the guidance of the Ministry of 
Agriculture. 

14 See, for example, Li, ‘Road to Rural Vitalization’, 18-20. 

15 The three ‘isations’ refer to: 1) greening (hua), 2) lightening (dianghua) and 3) beautifying the 
villages (meihua). For more detail on the policy see, for example, zgxncw.cn/News/n3292.html, accessed 
21 October 2021. 

16 Ahlers, Rural Policy Implementation, 216. 

17 ‘The “Three Cleansing, Three Reforming, Three Building and Three Modernization” Plans in Rural 
Areas Will Help the Construction of New Rural Areas and Develop Beautiful New Villages!’, Yuwei Life 
Encyclopedia, 24 July 2019, www.360kuai.com/pc/9dedb52c96d79d2d5?cota=3 &kuai_so=1 &sign=360 
_7bc3b157, accessed 31 October 2022. On the central authorities’ perception of the construction of rural 
communities under the leadership of Xi Jinping and their implementation at the grassroots levels, see 
Meyer-Clement, ‘Rural Urbanization’, 187—207. 

18 As noted in Chapter 1, since I left Beian and Chenggu I lost my contacts in both counties due 
to personnel transitions and I have not been able to return. The following is based mainly on available 
written resources. 
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paving (or hardening) additional roads, sanitation and beautifying the 
villages. According to local sources, a sense of competitiveness and a will 
to excel in implementation has guided the Chenggu government, which, 
in 2015, became the first county in the prefecture to implement basic 
standards of the san hua in its villages. 


Side by side with the implementation of the san hua policy, the prefecture 
has continued to promote and regulate the ‘advanced’ redevelopment policy 
of restructuring villages into new ‘rural communities’ (nongcun shequ 424} 
mt EX). In 2016, the prefecture announced an ambitious goal to have more 
than 500 ‘well-constructed’ and ‘fully functioning’ ‘service centres’ (nongcun 
shequ fuwu zhongxin AAS TLE ERA FAL») within its jurisdiction by 2018 to 
facilitate accessibility and consumption of basic services by rural residents. ° 
To support this goal, the prefecture earmarked RMB6 million and, in 2017, 
conducted inspections of entire counties and districts to investigate the 
implementation and progress of this project.” A local document published 
by the prefecture that year described the importance of the construction 
of rural communities: 


With the acceleration of new (xinxing #T#!) industrialisation, 
informatisation (xinxihua (ERAK), urbanisation, and agricultural 
modernisation, rural society is undergoing profound changes while 
traditional villages are ‘disappearing’ one after another and the 
villagers’ networks of daily life are breaking down. In this process, 
many new situations and problems in grassroots social governance 


are slowly surfacing. The rural community is the basic unit of rural 
social and governance services. Construction of rural communities 
is constructive not only for promoting integration and interaction 
between government administrative management, public services and 
villagers’ self- management and self-services, but also for enhancing 
the rural communities’ autonomy and service (provision) capacity, 
laying solid foundations for farmers’ wellbeing, sustainable agricultural 
development and rural harmony and stability. 


In Chenggu, where construction of new rural communities had gained high 
support all along, new land use policies have continued to be implemented, 
such as the policy of ‘linking increases and decreases of urban and rural 
construction land’ (chengxiang jianshe yongdi zengjian guagou Ik 2 FEV 


19 Service centres are compulsory institutions that the central authorities (most notably the Ministry 
of Civil Affairs) demand to be constructed in each ‘rural community’. 
20 Unfortunately, the inspection’s outcomes were not published publicly. 
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{Hate jE). 2! This further increases local governments’ motivation 
to restructure the countryside, as a means to facilitate land transfers 
between rural and urban settlements, to further consolidate rural—urban 
integration and development of the county’s rural towns.” According to 
local documents, 90 rural communities involving 136 villages and almost 
600 rural service points (nongcun shequ fuwu wangdian RAS TLE IRA 
FA) were already under construction by 2014, and the total accumulative 


investment exceeded RMB4 billion. Twenty-thousand rural households had 
already moved into new residences by that time. 


In 2017, Chenggu gained an important achievement with the inclusion 
of Village A4—one of Chenggu’s most prosperous villages and a shining 
exemplar for the construction of new rural communities—in a national 
list compiled by the Ministry of Civil Affairs of the 100 most successful 
demonstration villages. By 2020, projects to relocate villagers into new rural 
communities had expanded to nearly all townships, including the previously 
excluded rural ones (though still on a minor scale compared to the county’s 
industrialised and urban centres). 


Endeavours to redevelop villages have also continued in Beian. In 2014, 
the policy of constructing ‘beautiful villages’ was announced in Beian as 
a comprehensive framework to guide rural development in the county. 
Village redevelopment, as before, included better sanitation; paving rural 
roads; beautifying villages; constructing sporting, cultural and leisure 
facilities; and renovating service-provision infrastructures etc. Yet, unlike 
in prosperous Chenggu, where redevelopment (either the ‘simple’ model 
of redeveloping villages individually or the more ‘advanced’ model of 
merged rural communities) has affected practically all villages in the 
county, in Beian, implementation has occurred much more slowly and has 
continued to affect mainly the central hamlets (zhongxin cun Pù) of 
administrative villages in the county hinterland. 


Apart from poorer economic conditions, a main reason for Beian’s 
slower pace of implementation was a significant change in the county's 
interpretation of the redevelopment program in terms of the ‘beautiful 
villages’ policy. The emphasis shifted from simple improvement of the 
physical living environment within villages to a more comprehensive 
integration of physical redevelopment with broader aspects of ‘rural 


21 This policy is discussed in Chapter 3. 


22 Chenggu was selected as an experimental site for this policy by the Shandong provincial government. 
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ecology, environmental protection, and improvement of agriculture and the 
local rural economy’. In many villages, this translated into projects of rural 
eco-tourism (shengtai liiyou + RJKIF), for example: developing ecological 
agriculture (particularly blueberries, strawberries and plum blossom, for 
self-picking and sightseeing); establishing ‘leisure tourism villages’ (meili 
xiuxian liiyou xiangcun FENN KANT A NM); building fishing centres; 
organising festivals during the fruit picking months; and organising sports 
activities and competitions. To support this positioning of the county 
as a tourist centre, the prefecture and provincial governments held several 
conferences in the county on issues such as fitness and rural leisure. 


Yet, despite its claims of shaping a mew countryside, village redevelopment 
has failed to break the most basic rules of the system that supports 
the perpetuation of inequality and disparity. A decade and a half of 
implementation has resulted in significantly more villages enjoying the 
benefits of rural redevelopment in industrialised Chenggu than in agricultural 
Beian. In both counties, the villages that were already prosperous remain the 
program’s main beneficiaries. Ironically, it seems that the redevelopment 
program has turned into another state mechanism to support and benefit the 
better located and better off rural areas over the ‘periphery’ (the agricultural, 
remote and poor rural areas). 


The discriminatory nature of this is demonstrated by another model of 
implementation I encountered when I researched South Field, a rural 
community ina recently urbanised district north of Qingdao City, Shandong 
Province, in 2016. At the heart of this model, which mostly prevails in rural 
areas with lucrative land and developed local real estate markets (usually 
due to urbanisation and industrialisation and/or commercialisation), are 
contracts signed with construction companies in exchange for construction 
rights in ‘development zones’ (kaifa qu FRX). In South Field, construction 
of a new rural community began in 2008 and was completed within a year 
and a half. A construction company was contracted to build the entire new 
community: six-storey apartment buildings, public buildings, recreation 
areas and infrastructure. In return, the company received construction 
rights on more than 6.5 hectares of the village’s land and built multistorey 
buildings of up to 16 storeys, which it sold at market prices. As part of the 
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deal, each of South Field’s households were allocated two to three apartments 
within the new community” in exchange for their old village houses and 
tiny agricultural plots (less than 1 mu per household). 


The contrast between South Field, Beian and Chenggu is telling: in 
agricultural Beian, even ‘simple’ redevelopment had to rely on villagers’ 
investment; in richer Chenggu, villagers were expected to buy their new 
residences by themselves; yet villagers in South Field (who, despite their old 
village’s underdevelopment enjoyed higher incomes than their counterparts 
in Chenggu and Beian due to their proximity to industrialised Qingdao’s 
developed labour markets) % were completely exempt from any expense as 
part of their village reconstruction. So lucrative was the village land that the 
villagers could enjoy a well-constructed community (at higher standards 
than any new community I witnessed in Chenggu) and two or three 
apartments for free.” 


Village redevelopment was announced as a central part of Chinese leaders’ 
efforts to solve rural problems and decrease inequality and disparity. Yet, in 
reality, itachieved the opposite. The cases of Chenggu and Beian demonstrate 
not only that this is an outcome of divergence in local economic capacities 
but that it also reflects the fundamental failure of the entire political 
bureaucracy to adjust politics of command to varying social-political- 
economic circumstances at the local level. If China is to appropriately tackle 
rural problems, new priorities and new modus operandi are desperately 
needed. These can be introduced by only the highest levels of the political 
hierarchy. With very little leeway for genuine discretion, grassroots officials 
are simply too weak to do so. 


23 Each household received two apartments. Those who had a son received a third apartment, to better 
ensure the son would reside within the community and support the parents. 

24 According to local statistics, when the BNSC was announced average per capita rural incomes in 
the rural areas administered by Qingdao City were 80 per cent higher than the national rural average, 
compared with 46 per cent higher in Chenggu and only 11 per cent higher in Beian. 

25 On this model, see, for example, Chung and Unger, “The Guangdong Model’, 33-41. This 
model often entailed additional financial benefits for the villages and its residents; however, a thorough 
discussion of this point exceeds the scope of this book. 
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Appendix 


Table A1: Building the New Socialist Countryside — Targets of the County 
and Two Townships 


to townships 

+ Shift workers into non-agricultural 
sectors 

+ Accelerate the pace of becoming 
a strong county that raises livestock 
(xumu qiang xian BCH.) 
Develop modernised and high-quality 
agriculture and recycled (xunhuan (gf) 
agriculture 

+ Cultivate leading industries 
Improve agricultural industry and its 
modernisation 


Eight new and | Specific targets Township | Township 
one good A E 
1. Creating a Keep developing and extending industry | Yes Yes 
new industrial as a key solution to rural (sannong =) 
development problems 
lee . Develop secondary and tertiary Yes, to Yes, to 
fazhanxin y industries to reach the ratio of 3:72:25 reach reach 
geju FTA between 1st, 2nd and 3rd industries 3:72:25 5:70:25 
oe Reach the ratio of 3:59:38 by 2015 
TS) 2 
Develop five main industries (chanye Yes, Yes, 
Pl): markets (shichang Tit), dining except except for 
(canyin #42), circulation of goods (wuliu | for tourism 
PF), real estate (fangdichan JAF”) and | tourism 
tourism (lüyou igi?) 
Develop services such as finance, No No 
insurance, information and consultation 
+ Shift rural industry from villages Yes Yes 
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Eight new and | Specific targets Township | Township 
one good A E 
2. Remove small and ‘empty’ villages Yes Yes, 
Constructing Move remote villages except for 
anew unified |- Build central villages (zhongxin cun Hh the part of 
countryside LET) changing 
(jianshe * Develop villages with distinguishable new 
chengxiang features (tese cun fy) housing, 
yiti xin Promote the establishment of residential production 
cunzhen #2 communities (juzhu shequhua JÆ{¥ñt. and 
th  —tAT Kk) according to local conditions to scenery 
YEA) achieve changes in residential areas, 

industries and (rural) scenery 

Prepare village plans and scientifically 

decide villages’ construction orientation 

* Complete public facilities 
Use resources efficiently 
* Create a beautiful living environment 

and a comfortable lifestyle 

Ensure that new houses meet the 

people’s needs and culture, are beautiful 

and incorporate different styles (not 

merely uniform) 
3. New - Annually increase the budget allocated Yes Yes 
living and by the government to support rural areas 
production + Shift public resources into villages 
facilities Extend public facilities into villages 
(wanshan Increase the coverage of public services 
shengchan and their accessibility 


shenghuo xin 
sheshi KÆ 
PEWA) 


* Consistently improve undeveloped 
production conditions 
Upgrade the level of agricultural 
mechanisation 
Improve integrated agricultural 
production abilities 
Upgrade agricultural machinery and 
professional equipment 
Increase the scope and standardised 
methods of breeding livestock 
Better usage of crop straws 
Build methane gas pits 
Improve ecological agriculture and 
recycling resources 
Improve public goods and services such 
as roads, electricity, water and garbage 
disposal, education, hygiene, culture, 
communication and commerce 

* Continually improve the level of public 
services 


APPENDIX 


Eight new and | Specific targets Township | Township 
one good A E 
4. Beautify + Create green, clean, bright and beautiful | Yes Yes 
the new villages 

environment + Strengthen management of villages’ 

in rural environment 

communities |+ Optimise (youhua {7{) the environment 

(meihua for residences 

nongcun Embrace the process of ‘three and one’ 

shequ xin (sangeyi =^ —, i.e. every village should 

huanjing 3 have a place to conduct public affairs, 

ALPE TEKAT a model road and an activities courtyard) 

i) Implement the ‘three transformations, 


three cleanings and three constructions’ 
(san gai, san qing, san jian =W% > =y > 
=3#) process (i.e. transforming water, 
toilets and cooking ovens) 

+ Clean up garbage, polluted water and 
useless old buildings 

+ Construct waste pools, water ditches 
and facilities for garbage disposal) 

+ ‘Separating three areas’ (refers to 
separating living areas, livestock areas 
and industrial areas) 

Build facilities for central garbage 
collection 

+ Thoroughly change the village 
environment and get rid of what is dirty 
(zang HË), in disorder (luan §L) and poor 
quality (cha =) 

+ Make the village greener 
Reduce air pollution 
Popularise the use of clean energies 
Provide clean drinking water 
Use hygienic toilets 

+ Create blue skies and clear water (lantian 
bishui RK) 

+ Create a happy and comfortable 
ecological environment 
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Eight new and | Specific targets Township | Township 
one good A E 

5. Establish * Establish a secure employment system Yes Yes 

a new social + Unblock information channels 

security + Set up carrier services 

system * Complete service networks 

(jianli shehui + Encourage organised shifts of manpower 

baozhang xin and full employment 

tixi Ete | + Build sound production and livelihood 

EIER) safeguards 


* Speed up the creation of a communal 
services centre and convenient 
supermarkets 

* Complete the creation of science and 
technology network services 
Establish service organisations in the 
villages that are set up by the people, 
operated by the people and benefit the 
people 
Handle practical affairs for the masses 
and solve difficult problems 

* Complete the welfare system 

* Commence rural pensions and develop 
an economic support system to assist 
peasants with difficulties 
Popularise preschool education 
Implement the policy of free education 
and ‘two free, one subsidised’ liangmian 
yibu 7¥42—*h (which refers to free tuition 
and textbooks and subsidised boarding) 
Establish up-to-standard health clinics in 
the villages and ensure that all peasants 
participate in the new-style medical 
cooperative insurance 
Build a system that prevents the spread 
of disease 
Ensure a minimum standard of living 

- Assist the physically and mentally 
disabled, old party members and old 
people with difficulties 

* Compensate peasants who have lost 
their land 
Provide the five guarantees to support 
old people (refers to food, shelter, 
clothing, medical treatment and burial 
expenses) 

+ Solve the problem of housing 
Provide temporary subsidies to families 
dragged into poverty due to illness, 
disaster or injury 
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Eight new and | Specific targets Township | Township 
one good A E 
6. Cultivate + Set up a whole-life educational system Yes Yes 
new peasants |- Cultivate new-style peasants who are 
with modern civilised, understand technology and are 
consciousness capable of managing affairs 
(peiyu xiandai Provide professional training to foster 
yishi xin new skilled professional workers with 
nongmin a focus on practical technology for the 
BIST villages 
AER) + Create new educated labour force 
+ Technological training for existing No No 
workforce will not last less than 10 days 
per year 
People of the appropriate age will Yes Yes 
become new-style peasants or industrial 
workers who will be skilled, of high 
quality and high employability 
+ 75 per cent of labour force will move to 
secondary and tertiary industries 
7. Advocating | Build villages with civilised spirit Yes Yes 
new fashion + Select honourable households who meet 
of healthy the five styles (refers to technology, 
civilisation virtue, law, sports and hygiene) and 
(changdao have leading people in science and 
jiankang technology, good mothers-in-law, good 
wenming xin daughters-in-law, good neighbours etc. 
fengshang 18 Establish cultural activities for the people 
Sf aH =| Organise daily sports and recreation 
Px fe) activities that are rich, colourful and 
healthy 
Lead and educate the people to obey and 
act according to laws and regulations 
Raise the level of self-cultivation 
+ Change existing habits and create new 
healthy habits 
Extend and improve the people’s civilised 
and moral thinking 
8 Implement the ‘siwei yiti JU{iz—f{&’ (refers | Yes Yes 


Implementing 
new standards 
for work in 
townships and 
villages (luoshi 
zhencun 
gongzuo xin 
guifan % KA 
N/a AE) 


to integrating economic construction, 
political construction, cultural 
construction and social construction) 

+ Support the ‘four democracies and 
two transparencies’ (si minzhu, liang 
gongkai DOEA, refers to elections, 
decision-making, management and 
supervision, public affairs and finances) 
Develop the activity of ‘democratic 
politics day’ (minzhu yizheng ri FA=E WEA) 
Deepen the building of safe villages 

+ Strengthen public order and governance 

+ Complete the creation of a mediation 
system to resolve disputes, protect 
social stability 
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Eight new and | Specific targets Township | Township 
one good A E 
9. Building a + Continue creating advanced party and Yes Yes 
group of ‘two village organisations to foster ‘two highs 

highs and and two strongs’ village officials (refers 

two strongs’ to high-quality politics, high prestige in 

(jianshe the eyes of the masses, a strong ability 

shuang gao to get rich and a strong ability to lead 

shuang qiang others to become rich) 

hao banzi # Measure the organisation and the 

OWE wae implementation of Building the New 

PEF) Socialist Countryside according to its 


accomplishments 

+ Cadres to operate according to a 
standard 

* Change cadres’ (low) abilities and 
working methods 

+ Strengthen the abilities of village 
groups to govern and to build a socialist 
harmonious society 
Improve coordination between village 
groups 
Improve the level and ability of managing 
services and assistance to raise people’s 
income 

+ Strengthen the village party corps 
Ensure that party members have tasks, 
posts, responsibilities, take action and 
lead effectively 

+ Strengthen the reserves of cadres in the 
villages 


Translated by the author. 
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